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Aprons and Their Symbolic Ambiguity
John J. Beatty'

"‘Abstract

Although generally seen as an article of protective or occasionally decorative clothing, aprons are used to mark
many aspects of the wearer including gender, occupation, social status and identity, and membership in specific
groups such as secret societies. Focusing upon Western society and culture bere follows an anthropological

analysis of the wearing and meaning of aprons.

Introduction

prons are generally thought of as articles

of clothing used for the protection of

other clothing, especially on the front of
the body. The word itself has the same root as
napkin, and through an incorrect segmentation
of a napron to an apron, the current version of the
word comes into existence.

Although aprons are often used to protect
clothing, the term has been used for both dec-
orative clothing and some genital coverings.
Shamanistic aprons from the Northwest Coast
of North America serve no particular protective
function for clothing, and the aprons that are
worn as part of the clothing of Plains Indians
are lictle more than the ends of breechcloths
rhat have become separared from the part which
passes between the legs. Similarly the aprons
(kesho mawashi) worn by Japanese sumoo wrestlers
also appear to have developed from what could
be called tails of the Japanese loincloth (mawashi).
Interestingly enough, the Bible holds in some
translations that Adam and Eve, having dis-
covered they were naked, made aprons to cover
their nudity. Some translations use the term
loincloth here as well, so that the relationship
between aprons and genital coverings seems
rather widespread. Lawrence Lagner (cited in
Bates 1958) holds that the apron was the first
piece of clothing,

There is a great deal to be said about the
question of just what items should and should
not be included in the category of aprons. In
this paper, however, I am interested more in the
meaning of aprons and the wearing of aprons,
especially in the West, where che linguistic
problem is less complicated.

This article originated as the result of a
classroom exercise in which I discussed anthro-
pology as an approach to analysis of data, and
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that almost anything that humans are involved
with can be approached from an anthropological
perspective, albeit not always a cultural anthro-
pological one. I encouraged students from

other disciplines to try to find anthropological
approaches to the materials they worked with in
their own fields. One of the students apparently
gave this some thought and reported back at the
next session that he was a waiter, and that while
obviously eating and food were obvious areas for
examination, what could be said anthropologi-
cally about aprons, which he said he was required
to wear at work.

I was taken somewhar aback by the topic,
but not being one to back down to a challenge,

I started to look into the matter. Since many
material objects, such as pottery, have been
critical in some aspects of anthropology it
seemed reasonable that a particular piece of
clothing could be interesting and worthwhile,
despite the dearth of anthropological literature
about aprons. '

The research, as a result, became largely
fieldwork and involved talking to a number of
apron wearers, which often resulted in rather
blank stares, which happens regularly in field-
work when discussing aspects of culture to
which people do not normally give much
thought.

In addition to interviews, I began to look
for any mention of apron in literature and films,
as some indication of the potential symbolic
meanings that could be atrributed to aprons.

A number of historical photographs show the
aproned owners and workers of various busi-
nesses posed standing outside their shops. Many
photographs are also available of people working
inside stores, restaurants, and bars wearing
aprons. Films about the Old West in the United
States abound with bartenders, grocers, and
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shop keepers wearing aprons in a variety of
shapes, sizes, and colors.

Because Joyce Chaney’s book (2000) deals
exclusively with women’s aprons, the gender
aspect immediately became obvious,and as a
result, I tended to talk to men who wear aprons
rather women. So there is perhaps some bias
in the interviews, but it was, I believe offset by
the amount written about women.

The Structure of Aprons

Since aprons come in a variety of forms and
can be worn in a variety of ways, it is necessary to
examine the basic construction of an apron. The
most complex apron consists of a yoke, a bib, a
body, and ries. The yolk is the part that passes
around the neck, while the bib covers the body
from the waist up. The ties are used to fasten the
apron around the waist, and the body is the major
piece that covers the person from the waist down.

There is a surprisingly high amount of varia-
tion possible in the structure itself. Bartenders’
aprons have no bibs. Other aprons are constructed
so the bib appears to be a vest. Bistro aprons are
long and with front pockets. Four-way aprons
lack bibs, but have two layers of cloth in the
body allowing the wearer to have four sides to
the apron. Some aprons have ties that are almost
ribbon like, others are much thicker and yet
others, especially Japanese ones, are virtual
bands of material. Some aprons lack ties in the
normal sense, but have a kind of metal spring
that clamps around the wearer’s waist and holds
it in place.

Likewise, the modes of wearing the apron
are fairly variable. Some prefer to wear the bib up.
Others fold the bib down so that it hangs either
behind or in front of the body of the apron. The
ties themselves are handled in different ways.
Some wearers prefer to tie the apron in the back
to keep the string out of the way, Others put on
the apron with the bib down over the front of the
apron body, then tie the apron on. After that they
lift the bib and put their heads through the yoke,
thus trapping the strings under the bib itself.
Some men who wear aprons while working in a
warehouse run the strings through the belt loops
in their pants to keep the apron from riding up
if they have to bend down for some object. Some
Japanese waiters’ and chefs’ aprons have a pecu-
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liar notch where the tie fastens to the body of
the apron, which appears to allow great mobility
when squatting down to get something from a
low place. )

All of the different variation in the structure
and method of wearing aprons are variables
with the potential for being manipulated in some
meaningful way. This aspect of aprons and apron
wearing should be noted. However, my main
focus is on the symbolic meanings of aprons in
everyday life and in linguistic structures.

There are many additional variations, as I
pointed out in a widely circulated unpublished
paper (Beatty 1989). There is the pencil pocket
on denim shop aprons that freely hangs when'

«the wearer bends over to work. There are plastic

darkroom aprons, which are occasionally cuffed
at the bottom to catch dripping liquids. And
Joyce Cheney’s book (2000) shows a wide diver-
sity in women’s aprons.

Aprons in general are manufactured by
linen-supply companies, which generally operate
a linen-rental service as well. These companies
supply businesses with all manner of linens from
aprons to tablecloths and napkins. Occasionally
one finds a specialized company like CCA
(Custom Change Aprons) which specializes
in a variety of short aprons used by people who
vend newspapers or make change at arcades.

Aprons as Markers

of Gender and Ethnié:ity

Aprons are marked for gender. In general,
there is a rendency to think of aprons as an
article of clothing for women. Aside from the
wearing of aprons by men in certain occupations,
men in general do not wear aprons around the
house. Like many other articles of clothing that
tend towards gender specificity, women’s cloth-
ing is marked, while men’s is neutral. It is accept-
able for women to wear pants. It is not acceptable
for men to wear dresses. Women can carry black
umbrellas, but men canriot carry fancy ones -
without eliciting some comments. Similarly,
there are aprons that are clearly meant for
females, while others can be worn by either
sex. A woman can wear any apron that a man
can wear, and unless it is remarkably specific .
for a given occupation, such as a blacksmith’s
apron might be, a woman wearing any apron goes
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unchallenged..Even a blacksmith’s apron is
possible. ‘

Part of this stems from the fact that aprons
are seen more as an article of clothing, in the
sense of fashion, for women than an article of
protection as they are for men. Most so-called
national clothing shows women wearing aprons,
but not men, as evidenced in photographs, draw-
ings, and dolls representative of various nations.
There are a few exceptions that will be discussed
later, but even so, the men’s traditional or
national costume does not include an apron.

The idea of aprons as being gender marked
is clearly noted in Western culture. This has
probably always been the case for gender specific
aprons. The small tea-aprons worn by maids or
'some waitresses or frilly aprons worn at home by
housewives will present gender problems if worn
by men. Movie analysts, for example, have held
that Edward G. Robinson in the film Scarlet Street
(1945) is feminized and made powerless by being
shown wearing an apron. It seemingly is not the
fact that he is wearing an apron because at least
five other men in the film wear the white aprons
normally associated with food service, and no
comment is made abour them. That the apron is
clearly a woman’s apron, with a frill all around
1ty is the problem. In later films, like Gladiator
(1992), in which some punks refer to a typical
white apron worn by James Marshall as a skirt,
it has become apparent that the idea of a man
wearing any apron is stigmatizing. The gender
reference here is obvious.

Probably the most commonly cited phrase
dealing with aprons is “tied to his mother’s
apron strings” in which the apron is clearly
gender marked. One does'not say “tied to his
father’s aprons string,” even if one’s father is a
blacksmith, chef, baker or a member of any other
apron-wearing trade. Aprons chat are clearly
marked as female almost invariably tie in the
back, whereas those that are gender neutral may
tie either the front or back. Similar comments
from men who wear aprons on the street imply
this is not just a problem in motion pictures.
Three men caterers wearing their apronsina
college reported that some women employees
referred to them as wearing skirts rather than
aprons. Another worker with an apron over his
sweat pants reported being called (for the first
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‘and only time) a faggort, implying homosexuality,

because of his apron.

An additional factor involves the reality that
in many areas there are racially and ethnically
mixed populations. Certain populations also
fall into the lower economic classes and can wind
up in apron-wearing jobs. In New York City, for
example, a large percentage of restaurant dish-
washers and dish-bussers tend to be from Afri-
can American or Hispanic backgrounds in low-
paying jobs. Thus apron wearing is associated
with this economic class as well as ethnic iden-
tity. It is interesting to note that the White rapper
(a description used by every person I asked about
him) Eminem has recently released a poster of
himself wearing a white apron and carrying out
rubbish. Since rap music is generally associated
with Blacks (hence the term White rapper) the
picture furthers the association by putting him
in a kind of uniform that ties him to an occupa-
tion often associated with minorities.

Aprons as Symbols of Status

In terms of occupations, apron wearing by
men would seem to be on the decline. The num-
ber of grocery-store workers, bartenders, and the
like who wear aprons is clearly on the decline.
Photographs of turn of the century workers
show a large number of men wearing aprons
in occupations that no longer wear them. To
some degree the decline has been caused by the
increased cost of the linen bills from the services
that supplied these stores. Yet the fact that even
small pizza stores seem able to manage the laun-
dry bills, makes this seems less of a factor than
some others. :

Plays, old photographs, and films give some
clue to the.past and the degree to which aprons
were worn. Shakespeare in his play Julius Caesar,
indicates that aprons were certainly the marker
of specific trades: Consider the following dialog
from Act 1, Scene 1, Lines 1-7:

Flavius

Hence! Home, you idle creatures, get you home:
Is this a holiday? What! Know you not,
Being mechanical, you ought not walk
Upon a labouring day without the sign
Of your profession? Speak, what trade art thou?




Carpenter
Why, Sir, a carpenter.

Marullus
Where is thy leather apron, and thy rule?

It may well be that this is less a description
of the ancient Romans than it is of Elizabethan
England. But the point is that in times past,
aprons, and possibly even specific kinds of
aprons, marked specific occupations, as noted
for Elizabethan England.

In addition, in the course of interviewing
many employees of stores where aprons are sup-
plied, a number of them elected not to wear the
aprons that the management supplied. Only in
rare cases was there conflict between the man-
agement and the employee in stores where the
apron was not part of the distinctive clothing
worn by the employee. In one record store, which
had decided to have their employees wear black
aprons with the name of the store emblazoned
on them, there was some comment by male
employees who did not want to wear the aprons,
which the management had insisted upon. Some
of the men, as a kind of protest wore the aprons,
by hanging them around their necks, but refus-
ing to tie them.

Some men who work at restaurants and
other food places where food can be delivered to
the person, remove their aprons when going on
deliveries. Others do not. The explanarions are
classic examples of emic-etic anthropological
theory (Winthrop 1991) and the same event
being interpreted differently. One told me that
he does not wear his apron on deliveries at the
owner’s request because the owner is afraid that
he is more likely to be held up if he wears his
apron. The notion is that men delivering food
often carry money with them in order to make
change and hence are ideal candidates for rob-
beries. Others have argued that carrying the food
is enough to mark the person as making a deliv-
ery so the apron is irrelevant. Other storeowners
have insisted that their deliverymen wear their
aprons so that the customers know they are from
the store. It has been argued that a man wearing
an apron and carrying a paper bag with a menu
stapled to it can get past almost-any security
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arrangement! In fact, a mugger in New York City
eluded the police by forcing a delivery boy to
strip off his hat, shirt, and apron, which he then
put on and walked past the police who were
looking for him (Becker and McPhee 2000; Weiss
and Perrotta 2000).

Others have argued that the fact that the
aprons are often dirty makes it unsightly to wear
them outside the store. Of course, chefsand
other food service people often keep an extra
clean set of clothes, including pants, jackets, and
aprons, to change into if they have to appear
publicly, alchough clearly the apron is the easiest
item to change.

Yet another dimension that complicates
matters can be seen by way of a brief interview
with a young man who makes deliveries fora
local restaurant. Usually he takes his apron off
when he leaves on a delivery, but on this occasion
he was wearing it. When I asked him why, he said
it was “really cold and it kept his legs warmer” As
with many things that have symbolic value, they
may also have a pracrical value as well. Deciding
on which is in effect at any given time is not
always easy to tell.

A dark blue woolen apron worn by some
butchers in parts of Great Britain and Australia
was prohibited as proper wear for Scottish burch-
ers who settled in New Jersey. The butchers I
interviewed claimed that the New Jersey Health
Department had forbidden their use for fear that
the blood would not show, making them less
likely to be washed. The butchers objected saying
that they knew the necessity to be clean and
washed their aprons regularly. They felt it was
offensive to have the customers look at white

_ aprons that had been blood stained.

So strong is the association of an apron
with food service that in the film Forbidden Planet
(1956), which is set well into the future, the cook
on board still wears a white apron. In Conguest of
Space (1955), another futuristic film, the busboys
on the space station still wear white aprons as
part of their uniforms. '

The idea that men who wear aprons are
involved in dirty, hence, menial work, and are
therefore lower class may have some impact
on the situation as well. In the 1984 comedy,
Jobnny Dangerously, Michael Keaton appears at
the beginning of the film as the owner of a pet
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store. He is feeding the animals and wearing a
long white apron. He catches a young chief and
decides to try to talk him out of a life of crime,
asking him if he thinks stealing makes him big.
“Bigger than you,” replies the kid, “wearing an
apron and feeding a bunch of monkeys.”

It has also been reported thar at times, the
English class system was represented, albeit under
very strange circumstances, by the wearing of
aprons. Graves and Hodge (1941:263) report that

the Engliéh developed an elaborate system of
indicating social class which was maintained

" in éven incongruous circumstances. A nudist
camp retained a hierarchy by dressing servants
in short aprons to differentiate them from
their nude employers (quoted in Joseph
1986:11-12)

Similarly, Phyllis Cunningham and Catherine
Lucas (1967) report that

aprons decrease in size as British nurses
rise in rank, [and aprons] disappear in the
top echelon” (Cunningham and Lucas

© 1967:321, 390)

Although it seems initially somewhat
contradictory, many chefs have themselves
photographed in their whites, including an
apron. While this mighr lead one to suspecr that
it lowers their status, it in fact does the reverse.
This is in part because of the association with
other clothing. Clothing must be examined
syntactically as well as in and of itself. Chefs
appear not only with aprons, but also with chefs’
jackets (often monogrammed) and hats. This
combination is interpreted differently than say
with Eminem, mentioned above, whose white
apron covers everyday clothing.

Linguistic Structures

Aprons appear in few fixed forms. Most
commonly they appear in phrases that imply
work. To put on an apron is almost the equiva-
lent of “to gird up one’s loins.” The difference
here is that the work is unpleasant and often, as
pointed out before, associated with jobs held by
people from the lower economic classes. Putting
on an apron means to prepare ro get to the phy-
‘'sical dirty work. One baker who has become the
-owner of 2 medium sized bakery now simply does
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the managerial aspect of the business and does
not ordinarily get into the kitchen. But, if the
bakery is suddenly short handed, he may, as one
of the managers said, “put on the apron” and get
to work.

In Bruce Griffin Henderson’s pleasant book,
Waiting (1995) he reports similar examples from
his interviews with waiters, characterized by the
quote he reports "You don’t know what to do
next. That’s when you feel like taking your apron
off and walking out the door.”

I took a month and a half off to make the
film; we were down in the East Village with a
big film crew shooting every day, and then I
had to go back to wotk and put an apron on
(p. 237).

It’s all part of the job. And, of course, when
you are busy you make more money. But it is
a terrible feeling. And I know I dislike it for
at least two reasons: first, I don’t like to feel
panicked or out of control. Who does? There
is always the fear, in every waiter’s mind, that
it will get so out of hand that you have no
choice but ro take off your apron and walk
out the front door (p. 176).

Aprons as Occupational Markers

The most obvious symbolic use of the apron
is to designate the wearer’s occupation. The
Oxford English Dictionary gives examples of two
words used to indicate workmen. One is apron
men, and the other is aproneer; which is the
equivalent of tradesman. Both of these forms are
now relatively obsolete. But aprons tend ro mark
the wearers as people who are likely to get dirty
while working. A number of different kinds of
aprons mark different occupations in different
cultures. The most basic Western apron is a white
one with or withour a bib, traditionally worn by
food handlers. Chefs, servers, bussers, runners
and others all can be found wearing aprons.
Some are more elaborate than others. Servers’
aprons tend, on the whole to reach the grearest
level of complexity and variation. Some are short
so-called change aprons, mentioned above, while
others may be long full white aprons. In Cologne,
a specific kind of full dark, full-bloused apron
known as Korber’s apron is found and is typically
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worn by waiters. Other variations in the West often
involve the modification of the bib area to make it
look like a vest or similar article of apparel.

In Japan, aprons differ dramarically from
occupation to occupation. Common, however, to
most Japanese aprons are the rather wide ties for
the aprons. Western aprons tend to use almost
ribbon like strings, occasionally of late of vary-
ing colors. Many shopkeepers wear dark blue
aprons, which are rather narrow, while a light
beige colored apron is common for men who
deliver materials on trucks to stores and
individuals. These companies often have their
corporate image and name on the apron.

Japanese food handlers also wear aprons,
often white. A peculiarity of some of the full
aprons worn by Japanese food handlersisa
distinctive cut or notch that occurs where the
body of the apron joins the tie. Some aprons
meet the string in a perpendicular angle, while
others bend in ata 45-degree angle. Some ven-
dors claim these are made to make it easier for
wearers who need to squat to secure objects from
low closets and the like, binding less than those
without the cut. Like the West, Japan also has
rubber and plastic aprons, which are used for
protection against large amounts of water. Dish-
washers, fishmongers and other people working
in similarly wer environments tend to wear these
aprons. In the West, such aprons (and, in fact,
overalls) were often worn by lobster fishermen. In
Japan, an interesting development has been the
replacement of the ties by a kind of metal spring
inserted into the waist of the apron. The wearer
does not tie the apron on, but rather clip it
around the waist.

Blacksmiths and other people who work
around hot metal also wear distinctive aprons,
which are often leather and serve as protection
against flying sparks and very hot metals.
Although it would seem that such aprons
would be extraordinarily hot in front of a fur-
nace, several blacksmiths say that the aprons
operate as a shield against the heat, as well as
the flying metal.

More common now is the use of so-called
designer aprons for stores. They indicate the
name of the store, and are used to mark the
employees, although fewer seem to be able
to maintain the apron as part of the uniform.
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Some of these stores are food specialties like
Starbucks. Others are home centers like Home
Depot. One chain store specializing in house-
wares, especially items related to cooking, origi-
nally had employees wear red aprons labeled with
the store name, Later they switched to plain red
aprons and more recently have substituted shirts
with the store name on them for the aprons. The
record store, Sam Goody, for a while had employ-
ees wear aprons. Several of the male employees I
spoke to refused to tie them, and just let them
hang around their necks. The store seems to have
yielded, and there are no more employees wear-
ing aprons bearing the name Sam Goody.

Since it is apparent that the apron can
constitute a rather large canvas or space for
decoration, it is not surprisiﬁg that many aprons
are available for home use that have phraseson
them or are made with specific backgrounds.
The “cow” pattern, which has black and white
patches, is available on aprons. Aprons, like
political buttons, or other buttons a few years
back, seem to be a popular site for messages.
“Army Cooks School: Death from Within” is one
of the more fascinating ones, while “I Cook Better
Naked” might lead to questions about what cooks
in nudist camps might wear. The proliferation of
aprons with different sayings is an area for investi-
gation since the person wearing the apron is seen
generally only by a few people, as opposed to
people who wear buttons with messages on them
when they walk on the streen.

Aprons as a Part of National Costumes

Although the national costume of many
countries shows a kind of peasant dress, in which
women appear wearing aprons, aproned men are
generally unknown. Nonetheless, there are at
least two or three examples of men wearing
aprons as indicative of national identity. Hun-
gary is reported to have some folk dances in
which men wear aprons, and the steps are setup -

specifically for the movement that the aprons

make when the men dance. (Herman 1991),
Similarly in the Tirol,

ordinances forbade men to come to town
wearing the bright blue aprons, the uniform
of the proud upland farmer (Ward 1993:54). .

This quote indicates that the apron can

The Applied Anthropologist




become a part of a quasi-national costume, even
for men. The outlawing of it in the Tirol reminds
one of similar potential embarrassments for the
Scots with the kilt.

Aprons in More Symbolic
Contexts such as Secret Societies

The Persian poet, Firdawsi, whose real name
is Abu al-Qasim Firdawsi (circa 940 - circa 1020),
wrote a poem known as Shabnameb that contains
more that 60,000 rhyming couplets. In the poem
an evil Arab ruler named

Dahhdk fell into sin, becoming more and
more evil unril Kavah, a smith, rebelled and
established his leather apron as the banner of
revolt (Encarta Encyclopedia 2006).

Arkon Daraul reports that a secret society,
known as The High Priesthood of Thebes, made use
of an apron as a part of the initiation:

He was taught a grip, given a pyramidal cap,

and an apron called Xylon. Around his neck

was a collar. He wore no other clothes. His

duty was to guard The Gate of Men in his
~turn.” (Daraul 1961:130)

Without a doubt the most well known
symbolic use of aprons occurs with the Free and
Accepted Masons, where a lambskin apron is
one of the major revered symbols of the order.
So much is this the case that Stewart Pollard was
able to write a book called Tied to Masonic Apron
Strings (1974) seemingly without most masons
feeling any negative connection to the original
phrase mentioned eatlier.

The apron is worn by masons on public
occasions, but ritually is worn in different ways

. to indicate the level of initiation completed, as
well ds a host of different honors and positions.
.Elaborately decorated in many cases, and con-
trasting with the plain lambskin, these aprons
can be found described in many books and in
museums. Robinson (1989) in his book Born in_
Blood in which he tries to link the Masons to the
Knights Templar, points out that the Masonic
apron is one of their most important symbols.
He links it with a white lambskin worn by the
Templars. He argues that operative masons in

‘ medieval times did not wear aprons, and that the
apron is related directly to the Templar costume.
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Drawings of operative masons from those times
would seem to belie this statement.

Conclusion

Symbolically, aprons would seem to repre-
sent an ambiguous position in Western culture,
although other societies clearly regard them
differently. In the West, their general use indi-
cates physical, often dirty labor, which is viewed
positively in the abstract but is something to be
avoided in reality. Since such physical work is
obviously associated with the so-called working
class it implies lower, rather than higher status.

Perhaps especially for men, it may be fruicful
to look at the changing attitudes towards the
wearing of aprons where the apron seems to be
marked in some ways as feminine. As pointed
out, women can wear any apron a marn can wear
with impunity, but men cannot reverse the pro-
cess. This would appear to reflect the status of
the two genders. It is acceptable to dress using
the clothing of a higher status person, but not
the other way around. Women can wear pants;
men cannot wear skirts. Even Scottish kilts are
sometimes a problem for men outside of the
area where they are generally found. If indeed,
as suggested, aprons have become less worn by
men in certain jobs, could this reflect something
of a rejection of a gender role?

On the other hand, some stores like the
Home Depot and the Lumber Headquarters
seem to have been successful in getting their
employees to wear aprons. Both companies deal
with home supplies and the aprons look some-
what like the blue denim shop aprons worn by
carpenters in the past. Even the now defunct
Lechrer’s store which specialized in housewares,
seemed to not have had the problems Sam Goody
Record shops did. Alchough Lechter’s stopped
having its employees wear aprons, there seemed
to be no great resistance against it the way there
was in the one Sam Goody store where I found
male employees refusing to tie their aprons. O

Notes

1. John J. Beatty has conducted extensive field-
work in Japan. Retired as a full professor of
anthropology from the Department of Anthro-
pology and Archaeology, Brooklyn College of
The City University of New York (CUNY), John
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Beatty continues as an adjunct professor of
anthropology and film in the Department of
Film at Brooklyn College, CUNY. He received his
Ph.D. in anthropology from The Graduate
Center, CUNY, in 1972, He may be reached at the
Department of Film, Brooklyn College, CUNY,
201 Field Building, 2900 Bedford Avenue,
Brooklyn, New York (NY) 11210-2889 USA. He
may also be reached by e-mail at Profbeatty@
hotmail.com and by telephone at 718-951-5664.
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La Mexicana: The Corner Grocery as a Transnational Space in Illinois
Margaret A. Villanueva’

Abstract

Studies on the impact of Mexican culture in the United States bave traditionally focused on the Soutbwest
and more recently on the Southeastern states. This article takes a close look at the creation of a transnational
social space in a Midwestern town in Illinois that 1 call by the pseudonym of Prairie View where immigration
has bad a strong impact on local demographics from the mid 1990s to the present. In the form of ethnographic
notes, the article describes the transnational products and complex ethnic identities that come together in a
corner grocery during the first months of a new wave of immigration. And it briefly explains more recent
changes brought about by settlers from the Mexican state of Veracruz to this mid-sized Illinots city.

Introduction

exico’s La Jornada newspaper

anticipated the rerurn of 50,000

Veracruzanos to coastal and
mouncain towns like Yecuautla, Landero y
Coss, Yanga, Cuitldhuac and Carrillo Puerto
for the winter holidays of 2005-2006. Cor-
respondent Andrés Morales (November 15,
2005) reported that most of the sojourners
would arrive from North Carolina, Texas, and
California, but the article failed to mention
a significant group who might visit from the
northern reaches of Illinois. After a decade of
settlement and hard work in Chicago suburbs
-and beyond, the Jarochos as Veracruz natives
are called in Mexico, had changed the face of a
neighborhood and altered the demographics
of a small city. By 2002, immigrants, settlers
and locals had opened a community center
with nonprofit status where three years later,
residents are taking English-as-a-second-
language (ESL) courses, practicing folkloric
Mexican dances, working in a computer
laboratory funded by county agencies and
major, corporations, and painting a mural
under the mentorship of university graduace
students. Unlike the many Mexican newcom-
ers to the Midwest who have been recruited
to rural poultry plants and other industries
(Millard and Chapa 2004), the Veracruzanos
followed the path of a migrant family who
sought a tranquil place to open a business
beyond metropolitan.Chicago.

A Sense of Place Away from Home

For recent immigrants, building community
and creating a so-called sense of place can be a
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slow process, but in a small rown just outside

the “edge city” sprawl of Chicago’s suburbs, this
process was accelerated in the mid-1990s by the
establishment of a Mexican grocery store named
La Tienda Jarocha by its owners. This small marker-
place, like other immigrant places in the Chicago
region, became what anthropologist Nicholas
DeGenova terms a

spatial conjuncture of social relations ...
constituted through the everyday social
relations and meaningful practices that
comprise the intersection of a transnational
labor migration, capitalist enterprises, and
the UJ.S. nation-state (DeGenova 2005:112).

The new family business created a transnartional
space: un espacio, a new social space in a heartland
town, where nothing like it had existed before.
Here, the aromas, textures, and colors of Iz comida,
the food, are saturated with recuerdos, memories
aroused by food, and the transnational market-
ing of food products stimulated by memory and
desire for a faraway place.

Mexican settlers and sojourners have come
to the Midwest’s “Northern Borderlands” (Valdés
1989) since early in the twentieth century to
work in the sugar beet fields, on the railroads, in
manufacturing, or in the service sector (Elizondo
1989; Valdés 1989, 2000). But the late arrivals to
out-state Illinois I speak about have migrated
from tropical Veracruz in a new trend. From
Crystal Lake and Palatine in Chicago’s northwest
suburbs to a mid-sized town that I refer to as
Prairie View, 60 miles west of Chicago, the Jarochos
are further diversifying the process that Robert
Aponte terms “the browning of the Midwest”
(Aponte and Siles 1994).
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This immigration from Veracruz to lllinois
has not simply joined the already-existing Latino
communities in the heartland. Racher, as a new
phenomenon, it contributes to what anthropolo-
gist Roger Rouse (1991:14) calls “transnational
migrant circuits” mapped by the border-crossing
practices of recent immigrants and by a “con-
tinuous circulation of people, money, goods, and
information” I argue that this new immigration
is producing not only ethnic diversity, but also
new social spaces. This occurs, in part, through
the circulation of food and memory—Ios recuerdos
de la comida—a circulation only partially com-
modified, since it is interlaced with reciprocal
relarions. To posit “circuits” and “circulation” is
to suggest that movement does not flow in one
direction, but rather that cultural practices and
products constantly change over space and time
to create the profound “transcultural changes”
first noted by Cuban anthropologist Fernando
Ortiz Herrerra. Transcultural change transverses
cultural territories as people, goods, and memo-
ries actively intervene to alter practices in geo-
graphically distant social spaces (Ortiz 1947).

As an ethnographic observer, I interacted
with several of the new immigranc families to
Prairie View (a fictionalized name for this city
which had 35,000 people in 1990 and nearly
40,000 today). Having carried out my disserta-
tion research for two years in Papantla, Veracruz,
in the 1980s, my knowledge of the regional geog-
raphy, cultural practices, foods, and modes of
joking surprised the new arrivals, and I quickly
became their local informant and part of their
support network. My observations of the grocery
store in its first months of existence are intended
to show how new social spaces are created, spaces
that reminded me of the years that my son and I
had lived among the Jarochos. Jarochos provide a
much warmer welcome to newcomers than most
Illinois natives provide for strangers from the
South. Thus, the following account is written in
the ethnographic present although it describes
a small family business which has since changed
hands, and recently moved across the street to
a larger building. Today, the new owners have
expanded the grocery to include a small café that
offers Veracruzano cooking for a well-established
community.

Both commodities and reciprocity flow
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through the grocery store that everyone calls La
Mexicana, a small corner store near Prairie View’s
industrial zone. The owner, José Luis Santes,
claims to be the first person to arrive in Chicago
hinterlands from Veracruz in the early 1980s,
pioneering a new immigration circuit that has
extended outward from his family-run business
back to Veracruz, as family and neighbors return
“home” for short vacations or extended stays.
Before the recent settlement to this “edge city”
town in the mid-1990s, a decade of immigration
had brought over 1,000 Veracruzanos o the
northwest Chicago suburbs. Seeking a less “rac-
ist” community to set up a new business, Santes
moved west from the suburbs to transforma
small Mexican grocery in this predominantly
white city from a dark, understocked, and nearly
empty space, into an expanding enterprise that
seems to constantly create its own clientele.

Ethnic Identities of Veracruzanos

Who are the Veracruzanos in [llinois? Back
home in central Veracruz they may be either
Jarochos or Totonacos, depending on whether their
families are mestizo (identifying with a national
Mexican culture) or indigena (belonging to an
indigenous Totonac-speaking community).
Generally the regional elite, who call themselves
“Criollos” (Creoles) do not participate in this
working-class immigrant circuit. Jarochos was
formerly a derogatory term for racially mixed
inhabitants of the Veracruzan lowlands, who
were described as wanton and “lazy” by 19th
century European travelers (Siemens 1990). In
the United States, Jarocho cultural practices are
best known rhrough their lively regional music
featuring harp and strings, with an accompany-

‘ing folkloric dance by women in diaphanous

white dresses, balancing lighted candles on their
heads. Totonaco derives from a Nahuatl (Aztec)
name for the “people of the hotlands” who lived
in Totonacdpan, a region extending from the cool .
eastern slopes of the Sierra Madre Oriental to the
tropical rainforests along the Gulf of Mexico,
now the north-central region of Veracruz state
(Garcia Martinez 1987). '

Four hundred years of European writing
on the tropics described this home region of the
Jarochos and Totonacos as “a bountiful and exu-
berant nature” where food was available for the
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taking: fruits to be picked, wildlife to be hunted,
fish to be netted, vanilla, spices, and medicinal
herbs, honey from the wild bees. A 19th-century
Belgian traveler described the Jarochos in the same
terms used by 16th-century friars observing the
indigenous Totonacs: “Should we then wonder ...
that the natives enjoy the banquet thus prepared
for them, and deem it folly to care for the furure?”
(Sartorious cited in Siemens 1990:152)

In the 20th century, the Jarocho identity
moved from margin to center as a marker of
popular Veracruzan mestizo cultural identity,
but people identifying as Totonacs through their
locarion in rural spaces, their language, dance
forms, clothing, and other practices, remained
on the margins. The Gulf Coast brand of mestizaje,
like the national one, excludes the indigenous
subject, assuming their eventual assimilation
into an assumed mainstream. However, the
speakers of ancient Totonac resist assimilation,
as Latinos in the United States similarly resista
«cultural blending into the Anglo mainstream
(Villanueva 1996). During two years of field
study in the Totonac region, I never heard Totonac
speakers refer to themselves as Veracruzanos or
Jarochos and seldom as Mexicanos. To a Totonac
speaker from the Gulf Coast, a Mexicano is a
Nahua-speaker from the highlands, a Serrano
from the Sierra Madre Oriental mountain range
who speaks the Mexicano language, the language
of the Aztec or Mexica people who conquered the
Totonac city-states in the early 1400s. Totonac
speakers use the word Iubdn to refer to outsiders,
to strangers, including other indigenous groups,
so even the Jarochos of Veracruz State are outsid-
ers whose culture is a mixture of indigenous,
‘African, and European, who play sones on a harp,
and wear crisp linen guayabera shirts, but they

.are “not us.”

At the small corner store in northern Illinois,
bilingual customers speaking Totonac and Span-
ish are crossing complex borders of identity and
practice—as immigrants to this new land, they
now describe themselves, first of all, as being
froin Veracruz. Separated from their indigenous
communities, they are engulfed by that 500-year
old enculturation process called Mestizaje that

- began when Cortez first landed on Totonac
shores.in 1519. Ironically, the earnings of these
* indigenous people here en el norte, in the north,
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will result in remittances to families back home.
These are funds that will sustain rural villages
and a local material culture besieged by the neo-
liberal socioeconomic changes inscribed in the
North American Free Trade Agreement (NAFTA)
that marked the end of the post-revolutionary
Agrarian Reform Program in Mexico.

Mario Perez describes the impulse to emigrate
from tropical Gulf Coast and mountain towns
of Veracruz to places like Illinois:

Migration is an idea, a labor alternative
that has been transmitted from person to
person, from pueblo to pueblo, across close
and distant communities: the American
Dream that invades more and more Vera-
cruzanos who wish to try their luck in the
United States. Nothing keeps them back;
they are prepared to risk all and suffer the
social and economic costs that migration
implies (Pérez Monterosas 1999, my
translation).

Although the official name of the grocery
store owned by a descendent of the Totonac is
Tienda Jarocha, most customers refer to it merely
as La Mexicana. No one from the Spanish-speak-
ing community calls the store Los Milagros, the
name proclaimed from the front window. It is
only the local Gringos who mistakenly accepr the
large plastic sign with bright yellow letters and
a green cactus that reads “Los Milagros” as a
true reflection of the store’s name. Everyone else
knows thart this was the earlier name of the store
when it was owned by the Mexican evangelicals
who sold it to the Catholic Jarochos a couple of
years before.

“Where are you from?” “Veracruz.” The
state is remembered as the point of origin that
is distinct from the homelands of earlier settlers,
not Jalisco or Durango. Questioned further,
people name their municipality, and when I
mention that I lived in Veracruz, they explain
how their village fits into the state’s geography
and economy. A substantial number of new-
comers come from the same municipality as the
store’s owner José Luis Santes, Misantla. And even
from the smaller township of Yecuautla further
into the forested hills;more specifically from the
outlying hamler of that town, San Cristébal. Given
that nearly the entire male population of this
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hamlet has spent time living and working in the
Chicago suburb of Crystal Lake, the immigrants
jokingly rename the prosperous northwest sub-
urb Cristdbal Lake.

Totonac roors are deep in the Veracruz
homeland of José Luis Santes. The town of Mis-
antla was part of the Totonac Federation in 1519,
tributaries to the Azrec empire. Meaning “the
place of the deer” in Nahuatl, the Totonac rold-
the Spaniards that it was named by the Aztec
overlord Mizanteuctli or “Lord Deer” (Ramirez
Lavoignet 1962:13, 16). Located on a small pla-
teau in forested hill country, in the 19th-century
Misantla was a major producer of vanilla, and
later of coffee. Hidden among the hills several
miles beyond Misantla, the village of Yecuautla
has enjoyed an excellent climate for vanilla and
coffee growing. Named for the confluence of
three rivers that meet below the village center,
Yecuautla means “a snake with three heads.”

Studies of out-migration carried out in the
late 1980s verify José Luis Santes’ claim that he
was among the first people to leave the central
Veracruz region for the United States. In a study
of eight towns in the highlands, researchers Odile
Hoffman, Bertha Portilla, and Elsa Almeida
found that Misantla was the only town in the
coffee-producing region that had sent its residents
abroad seeking work during a time of economic
crisis in the coffee industry. They report that 12
people had left the town over the past five years
(Perez 1999).

Transnational Origins and Material Culture

The transnational character of the Mexican
grocery store of Mr. Santes is not only embedded
in the flow of its people and their money, but
also in the way that material culture occupies its
interior spaces. What is most veracruzano about
the store is the abundant array of foods displayed
on its shelves. One imaginatively returnsto a
tropical space by walking into the store, just by
sniffing the mixed aroma of fresh tamales, chicar-
rones, hierbas medicinales, r‘ipe fruit and pan dulce.
Well-stocked shelves, bins, and refrigerators
promise future meals of black beans, green
tomatillo, pipian y chile sauce, ripe platanos con
crema, candied camotes or a parillada with arrachera
marinated in fresh lime juice, grilled atop mesquit
charcoal, accompanied by a cold agua de guanabana

12 Vol. 26, No. 1, Spring 2006

or a Jarritos soda.

Upon closer examination, product labels
reveal commodity flows that circle back upon
themselves. For example, there are cleaning
agents like Maestro Limpiador depicting a Yul
Brenner character on the label translated south-
ward for Mexican consumers, but now returning
to the north in Spanglish. Alongside, bottles of
liquid, a slightly different yellow-green shade,
the same logo, but in English as Mr. Clean. The
Mexican variety costs nearly a dollar more.,

Across the aisle food labels are just as likely
to say Hecho en EEUU (Made in USA) as Made in
Mexico. On a high shelf, the imported Gamesca
brand cookies include Ricanelas—galletas integrales -
(graham crackers in English). Below, Adelita,
Inc’s Jalapefios Nachos / Nachos Jalaperios as round
green slices to adorn a Chicano-Mex favorite,
packed in Los Angeles, of course. These bortled
nacho-makings brought to mind a food fad 1
encountered in Papantla, Veracruz, the center of
Totonacapan, two summers before. Local teen-
agers pass weekend evenings strolling around the
plaza munching on Nachos Americanos in card-
board holders, the familiar toasted chips bathed
in yellow cheese sauce squirted from a steel spout
with jalapefio slices, catsup and mustard on top.
So far the Jarochos have not brought this trans-
cultural treat back to the so-called Northern
Borderlands.

Regional specialties on the Tienda’s shelves
demonstrate the global reath of salsa. One spe-
cialty label for the El Yucateco brand promises an
Original Mayan Recipe and calls the brownish
mixture Salsa kutbil-ik de chile habanero. The
Yucatecan XXXtra Hot Sauce label provides both
an 800-number and e-mail address, which is
salsa@yucatan.com.mx.

Chiles are displayed in many forms, from
dried black anchos to a three-ounce can of pickled
red peppers. On the bottom shelf, three kilos of
jalaperios en escabeche from the Empacadora del Golfo
in Veracruz sits next to a six-pound Bush Broth-
ers “gen-u-ine” pozole blanco, made in Knoxville,
Tennessee where it used to be called hominy. For
Caribefios who prefer milder flavors, Goya Azaf-
rdn packets are on hand to accompany rice, and
canned gandules verdes arrive from three different
ports—Condal from Peru, La Criolla from Ecua-
dor, or La-Preferida imported green pigeon peas
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packed in Chicago. Chicago, too, is the distribu-
tion point to all the Latino grocery across north-
ern Illinois, and a manufacturing center for fresh
tortillas, baked goods, and the velas (candles) de
San Martin sold at Tienda Veracruzana. The same
Chicago factory produces Santeria rainbow pow-
ders, and Chango-Santa Barbara candles sold in
urban botdnicas or health stores.

Transcultural signs link local people and
newcomers to the faraway production zones
made visible in the everyday spaces of this corner
grocery. Since José Luis Santes acquired the
building consisting of two floors of apartments
and a ground-level store space, the sale of Mexi-
can-manufactured dry goods has done so well
that he built a new room to display household
goods and popular clothing, such as tortilla
presses, flat metal comales for heating rortillas,
acrylic and cotron plaid blankets, cowboy boots,
and a circular rack of brown suede and leather-
patch jackets. Ubiquitous t-shirts, baseball caps,
and decals evoke memories of other places by
such insignias as Durango, Veracruz, Guanajuato,
or Sonora. There are revolving wheels of compact
discs (CDs) and cassette tapes in the aisles, and
behind the cashier’s counter one finds salty chile
paletas, spiced ramarind paste, or a lotéria game
for leéss than a dollar, even a few medicines in the
familiar cardboard boxes of a Mexican farmacia.

In the background, a radio plays the calypso
song Matilda with Spanish lyrics and a Caribbean-
Banda beat; on television (TV), a Pedro Infante
movie featuring mariachi and ranchera songs.
Telemundo TV became available on local cable for
the first rime in the Spring of 1996. Before then,
not one Spanish-language program was trans-

“mitted this far from Chicago, and when I had
called the cable company to ask when they would
begin broadcasting Telemundo or Univision a
couple of years back, a polite voice answered that
“there’s just no audience for those channels here.”
But that was before they noticed the changing

‘demographics.

Tienda Jarocha sells the means of commu-
nication with the homeland. La Tarjeta Telefonica
plastié cards precoded for 10 or 25 dollars worth
of calls, and a toll phone outside the door, an

.international money-order service to send earn-
ings south without going to Western Union,
which no longer exists as a company. The com-
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munity bulletin board announces a baile (dance)
with a live conjunto (band) that will perform ata
local nightclub usually dedicated to Anglo rock.
Notices are tacked up for jobs, church services, or
English classes.

Portrait of an Extended Family

The three-story building housing the corner
store is home to the Santes’ extended family
members who traveled north from Veracruz only
recently. Back home in Yecuautla, a junior high
school teacher on his Christmas break, recalls
his two-year stint in Prairie View working at a
fast food place. He is thinking about returning.
While watching a news broadcast, transmitted
through the huge parabolic antenna on the roof,
the young teacher comments on how the Mexi-
can government cut off Spanish-language news
broadcasts transmitted from the United States.
This was so because, he said, “They told the truth
about what’s going on in this country, and they
don’t want us to hear it.”

Standing in a doorway out of the rain near
Yecuautla’s small central plaza, another youth
who had lived in Chicago for several years said he
returned because the gang violence was getting
too serious in his La Villita neighborhood. La
Villita centers on bustling 26th Street, the com-
mercial heart of Mexican Chicago, formerly
known as “Little Village,” an enclave of Bohe-
mian immigrants. This return-migrant youth’s
short-cropped hair and earring looked somewhat
out of place on the cobbled-stoned streets of
Yecuautla. However, many other children and
youth show off their Chicago colors and Reeboks
during this Christmas season in Misantla, Yecu-
autla, and surrounding villages.

The youngest resident in Mr. Santes’ build-
ing, is a distant nephew, born in Illinois early in
1996 to Micacela, a woman with long black hair
who arrived from a distant hamler outside Yecu-
autla, which she described as a two-hour walk
up into the mountains where no vehicles could
reach. She believed that she had received surgery
to prevent further pregnancies in a Mexican
clinic. And Micaela never imagined as she ran
across the desert beyond Nogales, feeling more
terrified than ever before in her life, that she
would bear a child across the border, en el otro
lado (on the other side). Her family of four lives
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temporarily in one room behind the store, a
space organized in the Veracruz manner, with a
large bed, baby blankets shading the window, a
wash basin and table utensils in one corner by
the portable electric stove, the bathroom area
cordoned off by plastic sheets and a lace curtain,
and the color TV broadcasting a boxing match in
English, watched by her husband and his cousin
who were relaxing before their bicycle ride to
restaurant jobs that Sunday afternoon when I
happened to stop by. Micaela cooks chicken
tamales for her husband’s relative, Mr. Santes,
who is allergic to pork. She uses vegetable oil
instead of the traditional rendered pork lard
back home or the store-bought manteca (lard)—
adding romato and freshly ground dried chiles,
the tiny hot ones that grow wild in the milpas
(fields) of Totonacapan, called chile peguin.

Around the dinner table, they all agreed that
what they miss most about Misantla and Tecuautla
is the fresh cold water running down the moun-
tains, “so pure you can drink it right out of the
stream.” But the market for coffee fell, the Trut-
ado de Libre Comercio [North American Free Trade
Agreement or NAFTA] is destroying the local
economy, and one kio of meat costs at least one
and a half days work, when you can find work at
all. “It’s easier here, it’s not so beautiful, but it’s
much easier to live.”

When I traveled back to Veracruz with the
Santes family to visit their extended families in
the Misantla and Yecuautla region, Mr. Santes
proudly pointed to the white cement houses
dotting the landscape beyond each turn in the
rough dirt road. He said that

these were all built with money sent by
relatives working back in Illinois. Before,
this town was dying. Coffee prices dropped
and there was no work. Now there are new
houses, but hardly anyone lives here
year-round.

The remittances from Prairie View become
part of a larger flow of international cash trans-
actions that villagers across rural Mexico receive
for basic living expenses, tragic emergencies, and
family investment from relatives in metropolitan
Chicago (DeGenova 2005: 129-32).

We visit the kitchen of Jose’s sister’s small
cement house, where the fragrant smell of cook-
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ing arises from clay pots on the Totonac-style
hearth, built of adobe and covered with a smooth
clay finish, raised to waist-level above the dirt
floor. Aromas of chile sauce, black beans with
epazote herb, and toasting tortillas fill the space.
In the summertime, one can purchase a fresh
bundle of epazote herb in northern Illinois by
looking for a store in an old Finnish-built neigh-
borhood that seems to be named Los Milagros, ‘
but isn’t.

Jose Luis Santes does not plan to live up
north all his life; he looks forward to retirement
back home near Misantla. After fifteen years, he
still feels connected to his home region, but to
his fully bilingual kids, Mexico is just a placé to -

_ vigit on summer and winter vacations. Micaela’s

family returned to Veracruz, purchasing a
cement house along the muddy streets of a colo-
nia in the stare capital of Xalapa. However, her
teenage son stayed behind, finding Illinois a
more exciting place than provincial Mexico.

La Mexicana: Changes since 2000

The story of Veracruz immigrants later
took a tragic turn when 14 farmers from the
coffee-growing township of Arzalan, Veracruz,
died in the Arizona desert in 2001. By then,
the trickle of Veracruzanos crossing the border
had become a flood.

Between 1995 and 2000, some 800,000
people left Veracruz. Pérez Monterosas
reports that Veracruz has been steadily
climbing the ladder in the list of the states
that contribute to the migrant population

in the United States. In 1992 Veracruz was

in 30th place, by 1997 it had risen to 27th, in
2000 it held 14¢th, and by 2002 it had become
the fourth-largest sending state in the nation
(Herndndez Navarro 2004).

Census Bureau and school district figures dem-
onstrate that the portion of this population flow
which has reached northern Illinois changed the
local demographic makeup. From 1,300 Latino
residents in 1990, the 2000 Census counted
about 3,500 Latinos, nearly 10 percent of the
town’s population. School district figures indi-
cate that Latino children make up nearly 15
percent of the kindergarten to grade twelve -
(K-12) enrollment, and at the elementary school
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nearest La Mexicana store and the new com-
munity center, Latino children comprise a third
of the school enrollment in 2005. This demo-
graphic change so far outside Chicago reinforces
DeGenova’s arguments that the one million
people of Mexican descent living in metropolitan
Chicago, approximately half within the city and
halfin the suburbs, constitute a Mexican Chicago
unbounded by the traditional geographies of city
lines or nation-states (DeGenova 2005:119-120).

Residents of small towns surrounding
Prairie View now have access to a bilingual
newspaper, El Periodico Lo Nuestro, whose mission
is to “unite the Latino community” and provide
a voice. In print and online, the newspaper is
published in Spanish and English in order to
“help bridge the gap between Latinos and non-
Latinos living in the region by recognizing the
contributions and culture that Latin residents
bring to their communities” (Lo Nuestro Bilingual
News 2005). The newspaper carried a story about
La Mexicana grocery store’s relocation to a larger
building that had been vacant for nearly a decade
across the street. They reported that after owning
the business for three years, the family wanted to
serve customers better:

The new location provides ample parking,
which was limited in their old location. The
large kitchen and dining area allows the
family to provide Veracruz style Mexican
cuisine on a daily basis. Daily breakfast and
lunch specials are available for dine in or
carry out services. Soon they will also offer
butcher shop services (Lo Nuestro Bilingual
News 2005).

In addirion to a largerstore, the new com-
munity center will expand the spaces and services
available tolocal residents, where master’s students
from the nearby university are collaborating with
local children and youth to create a colorful mural
in the sturdy white wooden building constructed
over a century ago by Finnish immigrants. Mem-
bers of local churches, community college, and
university have reached out to the growing
Mexican community since the 1990s, although
anti-immigrant sentiment is not entirely absent
(Villanueva 2002). '

. Before long, the empty storefront with a
neon sign announcing Los Milagros will probably
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be converted into another family business to
serve the busy neighborhood. But the trans-
national culrural space that José Luis Santes
attempted to re-name La Jarocha but that
remained La Mexicana by popular demand has
created a spatial conjuncture of transnational
social relations, the likes of which continue to
produce new social spaces in countless places
across the heartland. O

Notes

1. Margaret Ann Villanueva obtained her Ph.D.
in sociology from the University of California at
Santa Cruzin 1991. She is a full professor in the
Department of Community Studies at St. Cloud
State University and may be reached there by U.S.
mail as follows: St. Cloud State University, Mail
Code SH 365, 720 Fourth Avenue South, St.
Cloud, Minnesota (MN) 56301-4498 USA. Her
e-mail address is mvillanueva@stcloudstate.edu
and her telephone number is 320-308-2140.
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Protecting Places Important to American Indians
Darby C. Stapp' and Ellen P. Kennedy?®

Abstract

American Indian groups bave bad to struggle to keep their unique cultural systems over the last several
hundred years. Initially, as Europeans arrived on the continent it was the loss of physical life that threatened
the Indian way of life. Later, migration, veligious conversion, and governmental restrictions led to increasing
loss of traditional ways and adoption and adaptation of new ways. Even today, as Indian peoples seek to
maintain their values and culture, they face many challenges from constant pressures of the surrounding non-
Indian culture. Life for most Indian people bas improved in many ways in recent decades. But factors such as
employment, education, and infant survival continue to fall below, whereas alcobolism and diseases such as
diabetes surpass most other cultural groups in North America. Still, Indian culture persists.

In this paper, we focus on one element of the struggle to maintain culture—the fight to protect cultural landscapes.
We begin by placing the cultural landscape in the context of a present-day cultural system. We then describe the
rampant loss of the cultural landscape that bas occurred, and continues to occur. This leads us to the subject of
landscape survival and the need to develop strategies to prevent further destruction. We close with a few brief

comments on the roles that applied anthropologists can play in these protection efforts.

The Cultural Landscape and Its
Relationship with the People

hat do people make of places? The

question is as old as people and

places themselves, as old as human
attachments to portions of the earth. As old,
perhaps, as the ideas of home, of “our territory”
as opposed to “their territory,” of entire regions
and local landscapes wheré groups of men and
women have invested themselves (their thoughts,
their values, their collective sensibilities) and
to which they feel they belong. The question is
as old as a strong sense of place—and the answer,
if there is one, is every bit as complex (Basso
1996:xiii).

The importance of the landscape to American
Indians is well known to students of American
Indian cultures. Regardless of whether we refer
to the land as cultural landscapes, landscapes of
the heart, traditional culeural properties, ethno-
graphic landscapes, sacred landscapes, cultural
geography, or some other name, it is the land and
the resources and their place in Indian culture
thar is being talked about. The people have ties
to the landscape for foods, medicines, stories,
raw materials, ceremonies, the ancestors, and the
spirit. The land and its various components are
part of the cultural system. For example, a par-
ticular place on the landscape may be important
for its role in a creation story, but it is also impor-

"tant because of all of the ideas, activities, and
-interactions that occur in relationship ro this
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place: the traveling, the roles that certain indi-
viduals play in preserving and telling the story,
the relationship of the story to the overall episte-
mology of the group, the various activities that
take place during the telling of the story, both
onsite and offsite, and so on. This is an impor-
tant point because we all too often focus on the
place itself, and not the broader context of the
place in the cultural system.

Certainly the relationship of American
Indian groups to their land has changed over the
centuries. Many groups have moved and had to
develop new relationships with the land. Many
have changed their religious beliefs and thus the
meaning of many places has shifted. Most peo-
ples’ diets, material culture, and technologies
have changed dramatically, so their dependence
on land-based resources has alrered, in some
cases from day-to-day economic uses to ceremo-
nial uses. Despite the changes, relarionships with
the land go on, many of which are centered on
discrete places. Maintaining the integricy of
these places allows the landscape to continue to
function, which in turn supports the cultural
survival of the group. :

It is for this reason that tribes continue to

fight to protect their lands. Despite the many

gains achieved by tribes in the 20th century,

the assault on their landscapes continues and

in many cases has accelerated as a result of the
massive development that North America has
seen since World War II. Economic improvements
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are making it possible for some tribes to reacquire
lands they lost in the past and keep them from
development; other tribes are able to obtain
expertise so that laws can be used to protect
places not under their direct control. The strug-
gle to protect important places is ongoing across
the continent.

The Loss of Cultural Landscapes

Cultural landscapes have not faired well
over the centuries. They have been abandoned,

destroyed, altered, restricted, and developed. The -

story is a familiar one and need not be retold
here. Suffice it to say that with the arrival of non-
Indians into North America, until the 1970s
there was a steady loss of land owned by tribes or
tribal members. The details may differ in partic-
ular cases. A treaty might have been abrogated,
or ignored, or rewritten. A group may have been
moved. The Dawes Act of 1887 may have carved
a reservation up into allotments. Or a tribe may
have been terminated and the land sold to the
highest bidder. But the resules have typically been
the same—a diminishing land and resource base,

Efforts began early in the 20th century to
return some Indian lands to tribes. For example,
the Taos Pueblo began a fight at the turn of the
19¢h century to get its sacred Blue Lake back,
and was finally successful, with the lake being
returned 64 years late in 1970. The Yakama
Nation’s effort to secure its sacred Mount Adams
in the 1970s also was successful. Other efforts,
such as those involving the Black Hills of South
Dakota, have not met with success.

In most cases, tribes have not been able to
get their lands back physically. To address the
hundreds of claims made by tribes, the United
States Congress created the Indian Claims
Commission in 1946 to provide financial
compensation for lands lost. Hundreds of claims
were settled over the next three decades through
financial payments.

A major step forward toward stemming

the loss of land occurred in 1934 with the
passage of the Indian Reorganization Act.
Spearheaded by new Commissioner of Indian
Affairs John Collier, tribal governments were
established and the process of returning
decision making to tribes commenced.
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Interestingly, Collier had been involved in
the Taos Pueblo’s fight for Blue Lake, and
was an advocate for tribal sovereignty.

The situation deteriorated in the 1950s
when the United States government attempted
to terminate tribal governments, but by the
1960s, this threat had passed, and a'new era was
about to begin. Laws such as the National Envi-
ronmental Policy Act of 1969 (NEPA) and the
National Historic Preservation Act of 1966
(NHPA) were passed by Congress. These laws
instituted processes whereby impacts to the
environment and culcural places needed to be
considered in the governmental decision-making

_ process. Over time, amendments strengthened
the roles of tribes in these decision-making

processes. Bulletin 38 clarified the definition of
historic properties, meaning places eligible for
listing in the National Register of Historic
Places, relative to traditional cultural properties
(TCPs) (Parker and King 1998). Others laws that
related ro places and resources included the
American Indian Religious Freedom Act of 1978
(AIRFA), the Archaeological Resources Protec-
tion Act of 1979 (ARPA), the Native American
Graves Protection and Repatriation Act of 1990
(NAGPRA). These laws have helped enable tribes
to be involved in decisions affecting places,
resources, and remains from their past.

It is not really clear, however, how much
impact these cultural and historical resource-
related authorities have had on stemming the
loss of cultural landscapes. None of these laws
requires the federal government to protect or
preserve anything. The only real requirement

.on an agency is to notify tribes and others of

impending actions, solicit input, and consider
that input when making decisions about how
a potential project may impact that resource.

* Some mitigation may be required, but there is

nothing that prevents any cultural resource from
being destroyed. In general, cultural landscapes
continue to lose.

Strategies for Stemming the
Loss of Cultural Landscapes

Interest in preserving and protecting cultural
landscapes is a worldwide phenomenon. United
Nations Educational, Scientific, and Cultural
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Organization (UNESCO) recently issued a major
volume on landscape conservation (UNESCO
2002). In that report, Roessler (2002:10) describes
the three types of landscapes that UNESCO
conceptualizes: The most easily identifiable is
the clearly defined landscape designed and
created intentionally by humans. This embraces
garden and parkland landscapes constructed for
aesthetic reasons which are often (but not always)
associated with religious or other monumental
buildings and ensembles.

The second category is the organically
evolved landscape. This results from an initial
social, economic, administrative, and/or reli-
gious imperative and has developed its present
form by association with and in response to its
natural environment. Such landscapes reflect
that process of evolution in their form and com-
ponent features. They fall into two subcategories
as follows. A relict or fossil landscape is one in
which an evolutionary process came to an end at
some time in the past, either abruptly or overa
period. Its significant distinguishing features
are, however, still visible in material form. A
continuing landscape is one that retains an
active social role in contemporary society closely
associated with the traditional way of life, and in
which the evolutionary process is still in prog-
ress. At the same time it exhibits significant
material evidence of its evolution over time.

The final category is the associative cul-
tural landscape. The inclusion of such land-
scapes on the World Heritage List is justifiable by
virtue of the powerful religious, artistic, or cul-
tural associations of the natural element rather
than material cultural evidence, which may be
insignificant or even absent (Roessler 2002:11).

Many countries have individual efforts
underway to protect landscapes that have heri-
tage orenvironmental significance to the popu-
lation or to specific cultural groups. Within the
United States, the National Park Service of the
United States Department of the Interior main-
‘tains a-cultural landscape program, issues guid-
ance and provides support, an example being
Preservation Brief 36, “Protecting Cultural Land-
scapes: Planning, Treatment and Management of
Historic Landscapes” (Birnbaum 1994). Within
the National Park Service’s Applied Echnography
Program, focus is directed at ethnographic land-
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scapes. And within the National Register program,
cultural landscapes are viewed as National Reg-
ister Districts, which must meer certain stan-
dards for registration.

Tribes today, like many indigenous groups
around the world, continue to fight for their
cultural landscapes in the face of widespread
development. Situations vary considerably, and
as a result, so do the strategies used by tribes to
protect their landscapes and resources. In our
work in the Pacific Northwest, we have observed
a variety of strategies that have been used. In an
attempt to identify strategies that may be useful
to others, we have looked at case studies we are
familiar with, identified the strategic elements,
and analyzed the benefits and drawbacks.

One of the major factors in working to pro-
tecc tribal cultural landscapes and their compo-
nent parts relates to the degree of cultural sensi-
tivity. Some knowledge is not meant to be shared
with others and therefore, people are reticent to
discuss the cultural meanings of places. Even
within some tribes, information about places
and practices is often held within families, and
meant to stay that way. Another important factor
concerns the threats the resources face. If devel-
opment is imminent, action may need to be
taken; if it is not, maintaining the status quo
may be the appropriate approach. In looking at
various landscape preservation cases and the
strategies that were used, we have identified six
elements that often appear in various combina-
tions to form a strategy:

The first is the degree of information
sharing within a tribal group. Will informa-
tion be shared as it has been traditionally? Or are
expanded efforts needed, for example, to involve
elders orinform children?

The second is the degree of information
sharing with agencies/local governments.
Does the tribe want to stay silent about places
and landscape issues, or initiate a dialogue with
the enrity managing the area?

The third is the degree of information
sharing with the general public. Does the tribe
want to stay silent about places and landscape
issues, or initiate a dialogue with the public
about the importance of the landscape and
individual places?

The fourth is participation in formal
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decision-making processes such as the
National Environmental Policy Act or the
National Historic Preservarion Act. Does the
tribe want to participate in these legal venues,
which are perceived to require public disclosures
abour locations and significance? The National
Register does provide for not revealing exact
locations of sacred, archaeological, and ethno-
graphic sites, but many times there are reasons
for not wanting to discuss even the general
nature of the place with agencies or the public.
The fifth is degree of documentation.
Does the tribe want the landscape or resource
minimally documented or fully documented to
National Register of Historic Places standards?
The sixth refers to specific actions needed.
Has the tribe identified specific actions that
are needed to prevent harm, such as access
controls, management plans, or restoration or
rehabilitation?

Four Real-Life Examples of
Strategies for Stemming the Loss
of Cultural Landscapes

Example 1. The following examples illus-
trate how these elements can be used in real-life
situations. This first example is of an important
ethnographic traditional fishing and root gath-
ering area used seasonally by the tribe. Threat-
ened by a federal access easement, the place was
documented as a traditional cultural property
for listing in the National Register of Historic
Places as part of the Section 106 process of the
National Historic Preservation Act. Located in a
recreation and camp area, it was believed that the
easement could result in increased visitation and
hinder tribal access. Since the location was well
known as a tribal fishing area, the level of docu-
mentation required for the National Register
nomination was acceptable to the tribe. Agree-
ment was reached to work with the agency’s
cultural resources staff to conduct oral-history
interviews as well as archival and archaeological
research to document the significance of the area
to the tribe concerning long-term use. National
Register status required that the agency develop
a Memorandum of Agreement (MOA) to mitigate
adverse effects of the easement on the fishing
site. Protective stipulations provided by the tribe
and outlined in the MOA included continued
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access to the resource for traditional fishing and
gathering activities and participation in the
development of interpretive materials on the
history of the fishing area and its cultural sig-
nificance. The National Register nomination
resulted in the documentation of the signifi-
cance of the location for the tribe, including an
educational legacy for children. And it provided
procedural protection allowing continued access
to the resource and an opportunity to raise
agency, county, and public awareness of the
culrural significance of the place.

Example 2. The second example involves
a mountain that is highly valued for religious,
cultural, and spiritual reasons. Itisalsoan
important plant gachering and vision quest
area. The mountain is located on the interior
of agency lands and is not publicly accessible. In
the early 1980s, in response to a proposed federal
drilling project, the agency was informed that
the mountain was sacred, essentially stopping
the project. Prior to this action, the sacredness
of the mountain was largely unknown by the
federal agency because laws requiring tribal
involvement were not as strict or pervasive. A
decade Iater, shortly after the agency had begun
to develop a cultural resources program, the
agency nominated the mountain to the National
Register of Historic Places based on archaeologi-
cal evidence of past use of the mountain.

Today several smaller scale federal projects
continue to be proposed, such as communication
towers, road upgrades, and research experiments,
all of which are mitigated or negotiated through
the Section 106 process. Concerned abourt the
trend, tribes asked the agency for a more proac-

tive approach in the protection of the mountain,

including a cultural resources management plan
that would provide guidance on ways to rehabili-
tate the mountain from impacts related to past
and current undertakings as well as guidance on
future impacts. Examples include having the
agency remove old communication equipment
that iswvisually obtrusive and re-vegetating areas
scarred by past projects. ‘

Example 3. The next example is of a cultur-
ally significant fishing and resource gathering
area located in a spot that has become popular .
for recreational fishing. This place may be trans-
ferred to another federal agency whose mission
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could emphasize the recreational attributes of
the river and increase tourism. It is expected that
this type of land transfer could put this location
into further jeopardy, but due to cultural sensi-
tivity, the importance of this area is not publi-
cized to other tribes or the public.

Cultural resource staffers have been
approached for the agency to begin documenting
the archaeological and ethnographic evidence of
use and presence at this site. Although site visits
with elders indicate that this area has great spir-
itual importance, this aspect of the significance
is not the current focus of the documentation. It
is hoped this type of proactive documentation,
which could easily transition to National Regis-
ter documentation standards, will convince the
current and potential furure land manager that
the place is significant and ensure that fishing
access and use are protected for the long term.

Example 4. The last example is of two places
that are spiritually and cosmologically significant.
- They are not threatened by any federal action
and currently remain in protected status. The |
stories associated with the significance of these
places are not known outside the tribe. These
places are visited to regain place memory and
transmit culrural information to children. A
minimal documentation effort has been initi-
ated with culrural resources staff. Documenta-

" tion at one place consisted of completion of a
video of an elder describing its significance in
broad terms. A cursory documentation effort
was completed for the other location describing
again in broad terms that the place is important.
The site forms and video are currently stored in
a secure manner and can only be accessed with
tribal permission. It is believed that this sort of
documentation will provide proof of their use
in the evem:(the' places and access are threatened
in the future. '

Advantages and Disadvantages
~ of Different Approaches

These examples demonstrate the complexity
of situations that arise when protecting tradi-
tional resource areas. Generally, a combination
of efforts is needed to deal with each unique
situation: By deploying a multiple-element

 strategy, the chances of long-term protection
. increase, and helps ensure the passage of the

The Applied Anthropologist

knowledge onto younger generations.

In developing the multi-element strategy,
the community must weigh the advantages and
disadvantages of the various elements. For exam-
ple, if information is provided to an agency or
local government, it will be more likely to believe
a place is important and provide assistance in
maintaining its integrity. But this must be weighed
against the cost of making this information
available outside the tribal community, say in
cases where such information is not to be shared.
The question of documentation faces similar
concerns. It is often the case where many of the
options identified that may be beneficial in the
short term, have long-term consequences for the
individuals involved, as well as for the group.

Anthropological Roles in
Cultural Landscape Protection

There are many anthropologists, applied
anthropologists, archaeologists, other social
scientists, tribal members and non-Indian people
working with tribes, agencies, and communities
to protect cultural landscapes and their compo-
nent parts. Some of this work in the United
States is conducted within the National Historic
Preservation Act framework (see King 2003,
2005), while other work is outside that frame-
work (see Basso 1996 and Kelley and Francis
1994). As shown above, there are a variety of
tasks needed in cultural landscape protection,
and anthropology clearly possesses many of the
skills and understanding to provide good service.

One of the primary needs that can be served
by the anthropologist is helping explain the
interests, concerns and expectations of one side
to the other, which is generally done within a
consultation framework. Other services include
evaluating policy requirements and developing
compliance strategies; identifying landscapes,
which will involve ethnohistorical research,
interviews, and on-the-ground surveys; docu-
menting the landscape by completing federal,
state, or tribal forms and other forms of media;
evaluating the importance of the landscape and
identifying those aspects that contribute to the
importance; assessing impacts and identifying
activities that mitigate or minimize furure
impacts; and assisting with implementation of
protective measures, which might involve repair,
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re-vegetation, access controls, or signage.
Much of this work is performed in a reactive
mode, usually the result of some new development
acrivity. One effort we would like to see anthro-
pologists make is to assist tribes in proactively
protecting landscapes. Tribes and agencies typi-
cally must work in a reactive mode because they
do not have the budgets and staff to conduct the
long-term planning studies required to move
into the proactive mode. Nevertheless, it is
instructive to consider how such long-term
studies could be done and explore the roles that
anthropologists can play in designing and imple-
menting such studies.
Using the landscape structure developed
by the United Nations Educational, Scientific,
and Cultural Organization and the protective
strategic elements outlined earlier, we offer the
following three-step protection model:
e Step 1. Identify the various landscapes of
interest using the categories developed by
UNESCO (2002):
o Clearly defined landscapes—examples
include gardens, memorials, cemeteries,
and small-scale commemorative parks.
o Organically evolved landscapes—
®  Relic—examples include pre-contact
landscapes represented largely by the
distribution of archaeological sites, and
abandoned historic communities

®  Continuing—examples include existing
tribal communities, reservations, large-
scale parks associated with tribal history
or culture

o Associative landscapes—examples include
ethnographic landscapes, traditional use
areas, ceded lands, sacred lands, or any
other areas that tribes associate with their
history and culture.

e Step 2. Develop a protective strategy. Using
the protective elements identified earlier,
identify and answer a set of questions, which,
when answered form the basis for a protective
strategy; for example:

o Do we need to heighten awareness of this
place within the tribe?

o Do we need to heighten awareness of this
place among federal, state or local agencies
that have some management responsibility?

o Do we need to heighten awareness of this
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place among the public and the private

sector corporations who may impact the

resource? ‘

o Do we need to be involved in any compli
ance processes (NEPA, Section 106, state
environmental review processes, local
planning boards)

o Do we need to get this place documented
so there is some type of record in place?.

o Are there any immediate actions we need
to take to repair, restore, or prevent
damage?

e Step 3. Develop an action plan for those
landscapes or parts of landscapes that need
immediate attention in order to keep or
restore the landscape’s integrity.

Simply discussing the various landscapes

is a major step forward. Not only does it bring

the landscape into focus, it also forces staff and

tribal officials to actively think about the future
of the landscape and those who depend on it. For
example, once decision makers decide to share
information abourt a landscape, they must decide
what that message will be. The message then
must be developed into the medium, be it a radio
interview, a newspaper article, a video, a letter to
an agency, or an onsite event. :

One final thought concerns the relationships
anthropologists develop as they perform their
activities. Working with a people to understand
the landscapes is a long-term endeavor. It requires
building trust and a lot of learning. Many times
these relationships will evolve from professional
relationships into close personal relationships.
At one end of the spectrum, then, we can find an
anthropologist who has maintained the striccly
professional relationship, while at the other end
of the spectrum we can find the anthropologist
who has immersed himself or herself into the
culture, developed close friendships, maybe even
to the extent of becoming “family.” Most situa-
tions fall somewhere between the two extremes.

The notion on whether anthropologists can
remain objective if they develop personal rela-
tionships with those they are working forisa
longstanding current in anthropology. Our
purpose is not to revisit this debate, but rather
to bring it to the forefront so that young anthro-
pologists are aware of the dynamics that they
may encounter with others and within them-
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selves. Can one become close to a group and
remain objective? Can one be objective if one
has not become close enough to a group to
understand them? No easy answers here.

Related to the issue of closeness and objec-
tivity is the issue of activism. Is it appropriate for
anthropologists to go beyond their specific job
and promote awareness of issues important to
the group they have been working with? Is it
appropriate to become an advocate? What about
an activist? Or to flip the question around, is it
appropriate for an anthropologist to not become
advocate or activist? And does becoming an
advocate or activist by definition then mean
that you are no longer objective? Again, no easy
answers, but these are important questions
for anthropologists to debate within themselves,
if not with others.

For ourselves, as applied anthropologists,
we are guided by the spirit of Sol Tax, the inter-
nationally recognized anthropologist from the
University of Chicago (Stocking 2000). Tax
suggested in his “action anthropology” approach
that an anthropologist’s role is to provide rec-
ommendations to the group that will help them
achieve their goal, recognizing that it is the
group’s decision to make. Applying this concept
to cultural landscape protection, we would see
an anthropologist’s role as helping a tribe
. develop the protection strategy by working

through the options for each element of a strat-
egy, providing their opinions on the advantages
and disadvantages of each option.

“We have found it particulatly helpful to use

Sol Tax’s principles to guide our work. These
“principles are outlined by Robert Hinshaw (1979)
- and are as follows:

* To serve one’s fellows, cpntribute asyou
ca’n'knowiedge of the choices available to them;
to learn about one’s fellows, obsérve the choices
they make.

® Have the respect not to decide for others
" what is in their best interests; assume you will

never understand them that well.

e But do have the courage to protect wherever
possible the freedom of others to make those deci-
sions for themselves; and even to make mistakes.

® For oneself, avoid premarture choices and

" action; assume there always is more knowledge
to be brought to bear on any matter than is

" The Applied Anthropologist

currencly available.

Conclusion

The assault on American Indian cultures is
centuries old. Following periods of genocide and
displacement, the assault turned to more passive
measures. Society deemed that Indians could
exist, just not exist as Indians, and so measures
were put in place to transform social and reli-
gious practices, language, traditional subsis-
tence, and so on. Over time, society decided that
it was okay to be an Indian, and so the assault
shifted from changing social and culrural
practices to securing land and resources for the
dominant society. This economic development
of lands has resulted in wholesale destruction of
traditional use areas, sacred sites, and resources.
It was within this context that measures have
been taken by the government and others to help
American Indians protect places and landscapes
that are important to them.

Stoffle (2005) discusses an important
problem with idenrification of important places
by American Indians, that being the acceptance
of proof that a place is important. The dominant
Western-based society has certain epistemologi-
cal rules for proving that something is so, what
Feldman refers to as “The Standard View”
(Feldman 2003:1-8). Alternatives to the so-called
standard view, such as those of American Indians
and other indigenous societies, are subsumed
under the rubric of epistemological relativism and
generally discounted by the mainstream. This was
part of the problem in the Enola Hill case described
by Frank Occhipinti (2002), whereby the United
States Forest Service simply did not believe the
evidence of the American Indians involved that an
Oregon location was culturally significant.

Certainly the inability of an American
Indian group to convince a community or a
court of law thar a particular place is significant
to its cultural existence is a problem. However,
there is an equally, if not more serious problem
that tribes face in protecting resources, places,
and landscapes. The dominant society can, and
generally does, expropriate the resource in ques-
tion if its needs outweigh those of the (usually
smaller) American Indian group. The agency
officials could believe 100 percent what a tribe
tells them, but if they need the land, they can
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take it. Yes, laws exist that afford protection to
certain resources under many conditions, but
no laws guarantee protection. Moreover, the law
is often quite fickle, with decisions based more
on the political leanings of the courts than any
inherent quality of a specific law or case.

It is for this reason that protective strategies
cannot solely rely on legal remedies. In fact, the
legal route is generally the last resort. If places
and resources are important to the cultural
future of a group, that group needs to develop
a strategy to ensure continued survival of the
place. Such strategies require conscious decisions
on how much information to share, with whom,
how much documentation to produce, and
protective measures that need to be taken. If
asked, anthropologists can make a significant
contribution in developing and implementing
protection strategies. O

Notes
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Washington (WA) 99352-9453 USA. Please note
that the opinions expressed are solely those of
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the viewpoints of any entities that might be
employing the author(s).

2. Ellen P. Kennedy earned her M.A. in the
Anthropology Department at Western Wash-
ington University in 1998. She is a culrural
anthropologist, who has worked in cultural
resource management in the Pacific Northwest
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at 509-967-0784, and by U.S. Postal Service mail
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Neoliberalism, Heritage Conservation, and the
Resulting Dispossession at Machu Picchu,
A Protected Area in the Peruvian Andes

Pellegrino A. Luciano'

Privatization is when the government comes in and takes away your property.
(Privatizacion es cuando el gobierno viene y se apodera de tu propiedad.) —Franco?
Community of Huayllabamba, Machu Picchu, Fieldnotes May 25, 2002

Abstract

This article discusses social changes in the archeological and ecological Sanctuary of Machu Picchu located in
the southern Peruvian Andes. It examines the status of the people who live within its boundaries. The goal of
this paper is not to criticize conservation efforts per se but to call attention to the contradictions people face
when those efforts are integrated with privatization policies, sometimes referred to in Peru as neoliberalism.
What happens when conservation and the need to attract global investments come together? I explore Erving
Goffman’s work (1961) on life in asylums, particularly secondary adjustments and the institutional loops
they create, as belpful in understanding the lived contradictions of people who live in protected areas.

Introducton

his article examines the inconsistencies

experienced by district residents in the

historic and nature Sanctuary of Machu
Picchu, over the Peruvian government’s drive to
implement neoliberal policies. Heritage conserva-
tion in the southern Peruvian Andes is increas-
ingly shaped by current privatization efforts and
structural adjustment demands. The people who
live in Machu Picchu live in a protected area that
gives the state expropriating powers to claim
the land as a public good. The central problem
1s that under neoliberalism, a public asset is used
for private gain at the expense of residents. Inhab-
itants experience a contradiction between the
néoliberal claim of a free market, and the hand
of the government creating conditions that select
some groups over others. I argue that by refram-
ing public goods in neoliberal terms, the stage
was set for dispossessing inhabitants. Heritage
conservation combined with economic struc-
tural adjustment policies create conditions that
justify the takings of possession rights, civil
status and the public resources in order to
accommodate the interests of larger capital
investments.

The Quechua term Machu Picchu basically

translates into Old Mountain or Old Peak. As
a place name, the term initially referred to the
name of a mountain located on the eastern slope
of the southern Peruvian Andes about 70 kilom-
eters east of Cuzco. However, over time a political
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district, a rural town, an archeological site, and

a nature reserve also came to be called Machu
Picchu. Machu Picchu as a district is Jocated in
Urubamba, which is a province in the Depart-
ment of Cuzco, Peru. The district was established .
in 1941, some forty years prior to the state’s
creation of a historical and natural sanctuary in
1981, 42 years before it was inscribed in the

The Archacological Citadel of Machu Picchu surrounded by over 32
thousand bectares constituting the Historical and Nature Sanctuary
of Machu Picchu.

World Heritage List in 1983 of the United
Nations Educational Scientific and Cultural
Organization (UNESCO), bur 30 years after the
discovery of the Incan Citadel.* The district is
comprised of a pueblo, which is the capital of the -
district, and four rural campesino communities.
Like the district, the pueblo capital is also called
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Machu Picchu, though many in Peru and even
in Cuzco, not to mention foreigners, refer to it
as Aguas Calientes or Hot Springs. In addition,
Machu Picchu refers to the famous citadel. The
Citadel of Machu Picchu rests on a ridge cradled
between the mountains Machu Picchu and
Huayna Picchu®. It is not known what the Incas
called their citadel or the mountains between
which it is positioned. The Citadel of Machu
Picchu harbors the same name as one of the
mountains, but reference

to these mountains can be
dated only as far back as the
mid-19th century (Tamayo
Herrera, 1981).

It is important to note
the various intersecting spaces
called Machu Picchu because it
connotes the different ways
the Machupichefios are impli-
cated in conservation regula-
tions thar would otherwise
be obscured by the generic
use of the same name.

Cultural Heritage and
Neoliberalism in Peru

Like globalization, the
term neoliberalism canbea
vague concept. As such, the
development of neoliberalism
must be understood i Latin
America, as elsewhere, asa
process (Gledhill 2004). The
current trend towards neo-
liberalism in Latin America
is connected to the debt crisis of the 1980s. The
oil crisis of 1973 increased the cost of petroleum,
which increased the cost of everything from
transportation to food production. Less devel-
oped countries were severely affected by the crisis
leading ultimately to steep deficits in trade
balance. As banks and lending institutions filled
with so-called petro-dollars, they offered loans
to third world countries at low interests (Green
2003:27-30).

* As the balance of payment deficits for imports
and development costs increased, many Latin
America countries became ever more dependent
on foreign loans. Throughout the 1970s, most
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The Pueblo of Machu Picchu aswell as the Capital of the
District of Machu Picchu. The district boundary overlies
and extends beyond the Sanctuary boundary (photo taken
from a mountain adjacentto the Citadel).

Latin American countries borrowed heavily from
Western banks at low interest rates in pursuit of
development. But those rates eventually increased
and ultimately along with trade deficits and
extensive inflation, led to the debt crisis by the
1980s as Lacin American countries, as in most
of the Third World, defaulted on payments. Asa
resulr, foreign creditors became determined in
forcing their economic perspectives on reducing
government intervention and promoting free
market policies. The
World Bank and the Inter-
national Monetary Fund
(IMF)® intervened to
impose structural adjust-
ment programs that
reflected the economic
ideals of the Washington
Consensus. The Interna-
tional Monetary Fund
put forward structural
adjustment policies asa
condition for debtor
nations to obtain addi-
tional loans. The adjust-
ment entailed the triple
prescription of privatiza-
tion, liberalization, and
deregulation, meaning
privatizing many state
operated sectors, integrat-
ing trade and investment
with the global economy,
and reducing state regu-

3

lation of the economy
(Green 2003:39-46;
Thomas-Slayter 2003:52). However, the govern-
ing mandates of financial institutions are not
necessarily congruent with the rapidly changing
global economy. Thomas-Slayter (2003:149)
observes that there is often a tension between the
kind of demands international financial institu-
tions place on poorer nations with the flexibility
global capital investors have to evade national
laws and requirements.

In Peru, along with the debrt crisis, the
1980s saw Shining Path insurgents engaged in a
violent revolutionary struggle against the state.
The war had devastating social repercussions.
Rural inhabitants were often caught between the
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violence of the military and that of the Shining
Path (Degregori 1990, Poole and Renique 1992).
However, in the early nineties, the military
gained the upper hand on the Shining Path

with the capture of its leaders. Alberto Fujimori,
president of the Republic of Peru,1990-2000, .
made an international effort to artract direct
foreign investments and to change the image of
Peru as a dangerous place. A strong effort needed
to be made to demonstrate to foreign investors
the government’s commitment to transform the
economy. Hence, one of President Fujimori’s
creations was PromPeru® an organization charged
with coordinating and fostering activities related
to the promotion of Peru to a global audience and
forattracting foreign investment. PromPeru also
used foreign media to help build a tourist market
by creating interest in the Peruvian pre-Columbian
past by diffusing information through sources
such as the newspaper The New York Times and via
television on the Discovery Channel. Narionally,
PromPeru advanced social and cultural projects
meant to increase local awareness of the signifi-
cance of tourism for the economy, offering work-
shops on improving services.”

In Peru’s 2000 presidential elections, Alberto
Fujimori won under dubious conditions. Under
the pressure of the Organization of American
States (OAS) re-elections were held a few months
later in which Fujimori lost to Alejandro Toledo.
One of the striking aspects of this election was
the role race played in the campaigns. Since
Toledo has whar are seen as Indian facial fea-
tures, it seemed he was able to manipulate this
quality to gain votes in the Andes, as his grearest
support came from the sierra region®. He repre-
sented himself as part of Peru’s pre-Columbian
past and gained popular support, especially in
Cuzco, the seat of the former Inca Empire. For
the first time in Peruvian history, Toledo held his
inauguration ceremony at the Citadel of Machu
Picchu, using the site to call attention to Peru’s
pre-Columbian origins. Unlike Fujimori, Toledo’s
pre-election campaign emphasized anti-privati-
zation policies, in particular, a promise to keep
the hydroelectric companies in state hands.
When Toledo entered office in July 2001, there
were media discussions that a new Peruvian
democracy was emerging after Fujimori’s ten-
year authoritarian rule and the protracted war
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against the Shining Path.

Toledo placed a great deal of emphasis on
increasing tourism in Peru. He, like his prede-
cessor, stressed tourism as one of Peru’s greatest
economic options and thus began seeking ave-
nues to further develop the industry. However,
in spite of his pre-election anti-privatization
platform, once in office, he continued Fujimori’s
neo-liberal agenda under the demands of the
International Monetary Fund. In less than a year,
Toledo lost support even in the sierra. It seemed
as though he was attempting to sell everything
under state authority. Popular dissent followed,
and in Cuzco anti-neoliberal protests invoked
Machu Picchu as a rallying flag against the pri-
vatization efforts taking place. The politics of
privatization merged with that of heritage con-
servarion on both sides of the neoliberal debate.

Relationships among cultural heritage,
nationalism, and nation-building are well estab-
lished (Handler 1985; Hewison 1987; Walsh
1992; Clifford 1997; Kirshenblatt-Gimblet 1998).
They have to do with ways representations of the
past factor into contentious politics, and are
hegemonic sites where people struggle over the
interpretation of the past, and to redefine iden-
tities (Handler and Gable 1997; Bender 1998;
Meskell 2002). However, less attention has been
paid to how pressure from international finan-
cial organizations, in addition to conservation
institutions, influence governance, and to how
heritage preservarion and promotion factors into
state reorganization under such pressures. For
example, heritage can shape projects that define
and represent the state to the rest of the world.
Heritage can be drawn on to represent state eco-
nomic policy and used as symbols for attracting
direct foreign investments. Heritage also entails
boundaries codified by jurisdiction. As is the
case in Peru, heritage is legally designated and
managed under the auspices of the central gov-
ernmert, as opposed to provincial or local
governments.’ ‘

Lastly, through heritage, we see a particular
way in which the retreating neoliberal state
reappears with different institutional arrange-
ments and forms of coercion. Herirage provides
the state with expropriating power that canbea .
venue for dispossession. Hence, in light of Thomas-
Slayter’s (2003:149) insight noted above, I argue
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thatr what we see in the case of Machu Picchu is
how international financial institutions coupled
with the demands and mobility of global capiral
translates into greater control by the state gov-
ernment over resources firmly in its grip, which
here means state subjects and national heritage.

Sanctuary as Institution:
Social Identity in a Protected Area

When I arrived in Machu Picchu, the pueblo
was in the midst of its big festival, the anniver-
sary of the founding of the political district.
The anniversary festival is a special event for the
people of Machu Picchu. It is perhaps a time
when the community reasserts its jurisdictional
autonomy over the sanctuary designation.
Festival activities are often encounters with the
intersecting spaces of district and sanctuary.

As part of the festivities, a dance competition

is planned. David, the president of one of the
barrio or neighborhood associations, had spent
the last few weeks preparing his dance group for
the evening contest. In designing the dance he -
called Rito al Dios Sol or A Rite to the Sun God,
David wanted to create a dance to represent the
Pueblo of Machu Picchu. Although David knew
lictle about dance or choreography, he took it
upon himself as a barrio president to organize
some of the local children. David explained,

The pueblo does not have an identity,

and creating its own dance would offer
something unique to Machu Picchu. We are
the only pueblo in Peru ... [with]no identity.
(Somos el tinico fmeblo en Perd que no tiene
identidad).

That evening, spectators crowded the plaza
waiting for the competition to begin. All partici-
pants were from the pueblo with the exception
of those dancing for the Insticuto Nacional de
Culcura (INC), which is the state archeological
.conservation agency. Many objected to their
participation, claiming that these dancers were
outsiders. When it was time for David’s group
to dance, he entered the stage to explain to the
audience that this was their new dance creaced
to represent ancient times in Machu Picchu. He

stressed to'the pueblo that they should accept
this dance as theirs because, “our pueblo does
not have its own dance.”
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‘At last, all the dance groups performed. The
judges decided that the INC had won. David and
his group began shouting, “fraud.” He was furi-

.ous and insulted the panel of judges made up of
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officials from the municipality. “Incompetents,”
he cried. He expressed the feeling that the munic-
ipality had betrayed the pueblo and explained,
“They don't represent us, but rather the power-
ful. The felt need by many, such as David, to
create a Machu Picchu identity, raised the ques-

Two dance participants playing the role of Inca king and queen for
the pueblo team in the 40th district anniversary dance competition.

tion of what is considered an appropriate iden-
tity for the pueblo and why having one had
become urgent.

The people of Machu Picchu live in a land-
scape made to represent a utopia, classified as
an intangible zone by the tourism industry, stare
institutions, and bodies of the United Nations.
For example, UNESCO defines Machu Picchu as
a heritage area for all humanity or patrimonio de
humanidad."’ Since the creation of the sanctuary
in 1981 residents of the district overlapping the
sanctuary were granted user rights. What hap-
pens to those rights when the concept of intan-
gibility has been steered to serve neoliberal poli-
cies? In one sense, the criteria for inclusion and
exclusion involve having the right commoditized
identity for the landscape. The mammoth growth
of the tourist industry in Peru turned Machu
Picchu into a commodity that commercializes
an image of the past. That image dictates the
kinds of identities that are marketable within
the sanctuary boundaries. In another sense, gov-
erning agencies methodically manipulate social
identities and the law to promote some interests
above others and to move poorer people out of
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the way. Sergio, a pueblo resident, responds ro my
question: What do people mean when they say
Machu Picchu is an intangible resource?

What is the meaning of intangible? They say
the Historic Sanctuary of Machu Picchu is
intangible—everything that you see [points
to the landscape] is intangible. But this
intangibility is only for the poor, it’s not
intangible for them [points to Sanctuary
Lodge]. [T]hey say it’s prohibited to construct
buildings with concrete but in reality they
[the state authoriries] don’t care. They can
violate the rule [pertaining to intangibility]
but for the campesinos that have been living
here for years, and understand the ecology,
only they are [said to be] destroying the
environment.

It might strecch the imagination to think of
the residents of Machu Picchu as inmates, living
in a total institution (Goffman 1961), because
the conservation agencies of the state are not
designed for the management of people in the
same sense as a prison or hospiral, but rather
that of a protected heritage area. Moreover,
people are not confined behind physical walls
and cut off from the wider society, as are people
in a rotal institution. Also residents are not so
brutally stripped and leveled, in Goffman’s sense,
of status, as they would be in a prison. And of
course the residents of the district do not quite
live in so-called batches where all activities are
carried out in the constant presence of others
(Goffman 1961:4-28).

Nevertheless, sanctuary life shares similari-
ties with life in a total institution. For instance,
while people are not confined, exit and entry into
the sancruary is highly controlled, and it is dif-
ficult for a resident to receive a family member or
friend without the guest paying rourist entrance
fees. Furthermore, the privatization of the rail-
road has meant that residents are subject to fare
hikes that in effect limit their movement. While
residents of Machu Picchu do not live in batches,
their movements are constantly watched by park
rangers, and from the perspective of the director,
the status of community is denied to the rural
residents. At least in his eyes, residents are noth-
ing more than a chaotic mass of people, referred
to by terms like grupos humanos or human groups,
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racher than legitimate communities.

However, the semblance of a total institution
arises when since the mid-1990s the state inte-
grated neoliberal policies into their management
of the Sanctuary. First, by tying nature to Peru’s
foreign debt with a debt-for-nature exchange
with the government of Finland, ' and second by
offering multimillion-dollar contracts tonon-
governmental organizations (NGOs) to conserve
specific ideas of nature that stigmatize the activi-
ties of the population, and finally, the privatizing
of services formally run by the state such as
transportation and major hotels, to the global-
scale rourism company Orient Express. In effect,
the state retains control of a nationally symbolic -

. territory while maximizing capital accumulation

needs. It does so by balancing the idea of a public
good, a commons normally not associated with
the politics of privatization, with an emphasis on
private property creating a contradiction that
needs to be resolved, and the resolution is a
coercive politics of blame. There is a fuzzy prob-
lem of whose property is defined as public goods,
and who does damage to them.

Suddenly, residents find themselves stripped
in the sense of having their possessions taken or
restricted for the financial benefic of others, and
leveled in the sense of having a new commercial-
ized identity imposed on them as a qualification
to live in the sanctuary. Equally important,
people must still respond to the strict rules and
regulations of the sanctuary. What we see is
something akin to what Goffman referred to as
“secondary adjustment” where people adapt to
the institutional order often through secretive
and deceptive practices. These are

practices that do not directly challenge
staff' but allow inmates to obtain forbidden

- satisfactions or to obtain permitted ones
by forbidden means (Goffman 1961:54).

As Machu Picchu is part of a configuration
of rourism icons in Cuzco, which in particular is
a kind of gateway for tourists to the sanctuary
(van den Berghe and Flores Ochoa 2000: 8), we
might expect investment interests producing
similar types of relationships that result in
comparable forms of adaptation on the part of
local people. An examination of secondary
adjustments, in neighboring areas outside of the
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Sanctuary of Machu Picchu further shows that
conservation enforcement is drawn on as a ratio-
nale for the facilitation of privatization policies
that increasingly favor some interests over others.
Corporate and governmental interests come
rogerher to impose an intensified institurional
order of people management.

For example, up until 1999 the Plaza de
Armas or central plaza in Cuzco was teeming
with small level merchants selling artisan goods
arranged-on the pavement, along the portals, and
under the balconies that encompass the plaza.
Men and women without the resources to rent
pavement space ambled around the plaza as they
carried their goods, such as clothing, jewelry or
food, to sell. There were shoeshine boys and
children who sold postcards or posed in tradi-
tional Andean garb with a llama or a lamb, and
for a small fee offered rourists a photo opportu-
nity. And of course the plaza area was also filled
with tourist establishments such as, tour agen-
cies, artisan shops, restaurants and bars. At the
turn of the millennium all of that changed. The
wealthier establishments were left untouched,

_but the merchants selling their wares on the
portal pavements were sent off to a newly built
artisan market located about a mile away from
the plaza, where most foreigners never go. The
rationale was that they were unsightly and that
they posed a hazard to tourists by atrracting
criminal elements. In contradictory fashion,
another artisan market was constructed for them
near the central market, an area where many
tourists are specifically told not to go because it
is considered dangerous and unsightly. These
markets are also not well advertised and tourists
tend to make their purchases in the establish-

_ments in or around the plaza. The displaced
small merchants thus suffered great economic
loss. Hence, just as the Orient Express captures
the high-end tourist market in Machu Picchu,
plaza space is regulated to capture the dollars of
wealthier western tourists by removing competi-
tion and the temptation of customers purchas-

_ing cheaper goods or memorabilia.

A more dramatic alteration of plaza space in
Cuzco can be seen in the new laws that prohibit
street sellers of any sort from entering the plaza.
Whereas once poorer families could reasonably
benefit from the tourist economy by selling
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goods without having any overhead costs, now
they cannot. The plazas are in effect swept of
poorer people who do not look well educated or
cosmopolitan, and are thus viewed as different.
Nevertheless, people do adjust to the laws gov-
erning their built environment. People sneak
goods into the plaza hidden in bags, under vests,
and the like. They make their products visible
only when they approach potential buyers. How-
ever, now there is a need for vigilance. On one
occasion, a child of about 10 years tried to sell
me postcards, but when a police officer passed by
he shoved his package of cards under his shirt.
Police can confiscate a person’s goods if they are
caught in the act; hence, special tactics are neces-
sary to avoid suspicion. Those who sell food are
often faced with the problem of arousing police
attention because customers tend toeat pur-
chased food openly. A popular option for the
sellers is to camouflage the economic transaction
as a personal exchange between friends. Once
while [ was sitting in the Cuzco plaza, a food
seller sat down beside me, feigning a personal
relationship by pretending to be engaged in a
conversation. While chis might work when deal-
ing with the denizens of Cuzco, or a curious
anthropologist, it is often much harder with
foreign tourists because of language barriers
and because tourists are likely to interpret such
behavior with distrust. Western tourists often
come to Peru with preconceptions thatitis a
dangerous so-called third-world country. Tour-
ists may thus mistake such action as an attempt
at being swindled, or perhaps being offered
contraband or stolen goods. In the nearby
community of Fortaleza similar problems occur.
The community is located above Cuzco in the
park and archeological site of Sacsayhuaman, a
popular tourist destination, and also the place
where the Inti Rymi winter solstice ritual is held.
Most of the residents were not granted permits
by the INC to sell artisan goods to tourists, even
though they live next to the ruins. As one woman
explained, “we have to [quietly] chase after tour-
ists as if we were delinquents [trying to rob them].”
In contrast to Cuzco, in Machu Picchu the
boundaries of the sanctuary not only define the
market space, but also a public good, and the
commodity sold; a tourist must pay to enter the
sanctuary to have a heritage experience. In
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Machu Picchu, the changes in sanctuary laws
affect the interactions between tourists and
residents with profound economic consequence.
Here, great effort is made to separate tourists
from locals. For example, tourists were once
allowed to hike the Inca Trail alone, crafting
their own kind of experience through interac-
tions with residents. Residents could make some
extra money by renting a bed to a hiker. Tourists
at that time were far more likely to attempt to
engage in dialogue as well as receive local inter-
pretations of Inca monuments. Also, before
privatization, tourists could, if they chose, to
take the local train either to the kilometer from
where they would start their hike on the Inca
Trail, or go directly to the pueblo to visit the
 citadel. While it was crowded and not the most
comfortable ride, many tourists chose the local
train not just because of cost, but also to be
engaged with the realities of a contemporary
Andean population. With a shortage of seats,
a rourist might be asked to share a seat with a
child ro lighten a mother’s load. From a resident’s
perspective these interactions were also oppor-
tune moments to establish economically sig-
nificant godparent relationships with foreigners.

Campesinos from the rural community of Pampaccabua protesting
INRENA control during the of the 40th anniversary festival civil-
parade. Some of the banners demand liberty from INRENA, as well
as respect for the campesine way of life.

Now the tourists are no longer allowed to
use the local train. Tourists are also no longer
allowed to hike the Inca Trail alone, but must go
through rour agencies that provide a rour guide.
Andean life as well as the past is now interpreted
through a professional tour guide who echoes
official versions of the past!” The tour company
provides all the food, and there is little interac-
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tion between locals and rourists. Tour groups
have designated campsites that, while often
located near homes, offer few opportunities for
interaction with residents. The little interaction
that does take place between locals and tourists
is largely confined to the purchase of a bottle of
water or a candy bar as they pack their gear to
depart on the trail. Residents must pick other
moments and places to sell to tourists directly,
often tagging behind them as they walk.

In addition to survival strategies, another
issue raised in secondary adjustments pertains
to how people are affected by the kinds of
actions they perform. Perhaps, what is most
interesting about secondary adjustments is the
possibility that local people can create narrarives
that provide for them a sense of historical aware-
ness about their own actions and behaviors that
differ from conservation framings.”* As in one
case, Don Marcos a farmer in the sanctuary, was
illegally chopping tree branches for wood, when
he related conservation personnel to the old
hacendado family. As Don Marcos stripped the
limb, I inquired about the old hacienda. Only
half interested in my question, Don Marcos
provided his own perhaps more interesting
reflection saying: “Peru [the state] is like the
hacendado, it’s as if we live in a hacienda. Those
from UGM and INRENA (state conservation
agencies)" prohibit everything, they don’t want
us to work, they don’t want us to cut trees, work
the fields, they don’t want us to do anything,
yeah just like the hacendados they watch every-
thing and prohibit everything, and yeah those
from UGM and INRENA are just another hacen-
dado .” Don Marcos described the hacendado-
peasant relationship, saying that “The hacendado
from kilometer 88 would come to see how many
animals we had, how we worked. He warched our
families. Sometimes everybody, women and
children, had to work his fields.” He explained
that the work done for the hacendadowas
referred to as la condicion, or the condition,
referring ro the contract that allowed them to
cultivate the hacendado’s fields. After the agrar-
ian reform, the distribution of land never came
to pass legally because of the politics of the
sanctuary. The campesinos were never able to -
obtain land titles from the government. Don
Marcos said in a sarcastic tone of voice: “People
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say it’s a sanctuary, at least that’s what the
rangers tell us all the time.” For Don Marcos the
residents shifted from abiding by the conditions
of the hacendado to those of the conservation
agencies, explaining how now they conduct
garbage collection duties for the state.

Hence in order to understand how neoliber-
alism results in dispossession in the sanctuary,
one needs to distinguish between the commod-
itization of identity from the governance of
identity. The commoditization of identity isa
much more direct response to market forces as in
the world rourism industry, and to what images
connect to the expectations of tourists and by
extension sell. On the other hand, the state’s
manipulation of identity as a means of social
control is more akin to the effort to build an
institutional framework that facilitates che
movement of capital, and demonstrates com-
pliance with structural adjustment demands.
Making the distinction between the two forces
that shape social identity under neoliberalism
allows us to better see how the economy is politi-
cally organized to favor elites, whereas a focus on

-identity as commodity opens the door for blam-
ing market failures on local peoples’ inability to
create a competitive product for tourists.

" What may at first appear from David’s defi-
ance during the dance competition described
above as an all too common attempt on his part
to commoditize an identity for tourists, can be
more completely understood as a defeated chal-
lenge to the state’s method of disqualifying the
population’s right to belong in rhe sanctuary. For
both the conservation authorities of the state,
and the expectations of the tourism industry, an
idealized nature must be populated by nothing

-short of an idealized Indian. The current popu-
lation is out of place, because.they do not fit well
with the romanticized notion of an Incan past
symbolized by the citadel. Race and Indian
identity are not merely implicated in the dance
festival bur are also more directly embedded in

_the history of the area, the development of a
rourism economy and the effort to attract direct
foreign investments and appear loan worthy to
international financial organizations.

Conclusion: The Neoliberal Double Bind

Goffman’s notion of secondary adjustment
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(1961) does not connote attempts at subverting
social hierarchies. In the setting of a total insti-
tution, secondary adjustments are a mode of
adaptation to power, but not a confrontation.
But more importantly, as the institutional set-
ting becomes more encompassing, adjustments
can backfire and be made to serve the interests
of those who are in control. Goffman’s notion of
looping (1961) describes a double-bind scenario
where inmates making secondary adjustments to
survive the rigors of the institutional order, can
then be used by the staff to further justify the
rationale for their incarceration.

I apply that reasoning to situations revolving
around economic structural adjustment and
state conservation efforts. The concept of sec-
ondary adjustment here is a way of understand-
ing how people are disciplined to respond to
economic conditions designed to favor more
powerful interests. I suggest it shows how market
space is cleaned up, so to speak, to make way for
larger investors. Many low level secondary adjust-
ments resemble De Certeau’s description of
“poaching in countless ways on the property of
others” (1984: xii). As long as the adjustments do
not go beyond a certain point, they are accepted.
From the injured party, one might, at most,
receive scowling stares, or as the saying goes, a
piece of one’s mind, for conducting activities that
might be considered crude and inappropriate.
Foucault’s term for such secondary adjustments
is necessary illegality. Foucault explains how
from the age of monarchy in Europe through the
18th century, people of lower stratum found a
space of tolerance for certain kinds of thievery
and other infractions needed for conrinued
existence. Those necessary illegalities changed
after the downfall of the feudal system and the
emergence of new propertied classes. With the
emergence of capitalism, came an increase in
crime, and what were once considered tolerated
practices were afterwards defined as crimes
against property (Foucault 1977: 82-85). Thus,
serious attempts to thwart secondary adjust-
ments by using force implies thart one party is no
longer willing to abide by the informal strategies
involved in secondary adjustments, suggesting
also that new social and economic relationships
may be developing in Machu Picchu and more
broadly in the tourism economy of Cuzco.
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This application of secondary adjustment
connects with the way, the geographer David
Harvey (2003:149) refers to neoliberalism as the
“the cutring edge of capital accumulation by
dispossession.” He ties the imperial impulses of
global capital ro dispossession of land and prop-
erty as ways of clearing away smaller property
holders to make way for larger investments and
cheaper labor, identifying state force as the
primary means. The introduction of a neoliberal
economy in Machu Picchu has changed the
relationship between conservation enforcement
and forms of economic adaptation. Now a con-
certed efforr is placed on criminalizing the more
fuzzy infractions found in secondary adjust-
ments, converting them into more severe crimes
to be prevented. Locals are now excluded from a
market arena. In these cases, secondary adjust-
ments become much more of a gamble at the
same time as they become more crucial for sur-
vival. People risk expulsion from the sanctuary
and their district as well as property
confiscation.

If we view the sanctuary as a place where
public goods and user rights collide with privati-
zation efforts, we can see secondary adjustments
eliciting harsher government discipline. Initially
the expropriation of property was justified by the
state in the name of the public good. Now, the
uneven standards in nature-preservation enforce-
ment mean that, the more stringent the enforce-
ments, the harder it is for residents to survive
without making secondary adjustments. The
more pervasive secondary adjustments become,
the more those governing institutions turn to
documenting ecological violations or damages to
a public good. This situation leads to increasing
justification by governing agencies for the further
dispossession of sanctuary residents, and the sub-
sequent turning over of that space to larger capi-
tal holders. Machu Picchu is an intangible good.
Equally intangible are its institutional walls. O

Notes

1. Pellegrino A. Luciano received his Ph.D. in
anthropology from the Graduate Center of The
City University of New York (CUNY) in October
of 2005. This article is based in part on a chapter
of his doctoral dissertation (Luciano 2005). He
can be reached at 34-21 Crescent Street, Astoria,
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New York (NY)11106-3917 USA, by telephone at
718-392-2607; and at pluciano@msn.com by e-
mail. He is an adjunct anthropology instructor

“at Brooklyn College, CUNY.

2. All names have been changed to protect
informants’ identities.

3. The district was established on Ocrober 1,1941
by law 9396. The Sanctuary was established by
National Law 001-81 AA on January 12, 1981.

4. Huayna Picchu is also a Quechua term usually
translated into English as Young Mountain or

Young Peak.

5. Both institutions are creations of the 1944
Brecton Woods Conference to establish an
international monetary system.

6. PromPeru stands for The Commuission for the
Promotion of Peru.

7. Interview with PromPeru representative on
July 16, 1999, from the author’s fieldnotes.

8. Racial categorizations in Peru differ from that
of the United States in that they are not based on
conceptions of blood-line. In Peru, definitions of
race often allude to cultural differences and
social status such as edpcation level, dress, and
custom rather than biological notions (see De La
Cadena 2000). '

9. In contrast, cultural heritage in the United
States can be designated federally but also by
state and even counties.

10. According to UNESCO Legislative Resolu-
tion 23349, Peru is required to “identify, protect,
conserve, restore and transmit to future genera-
tions” its world heritage sites. )

11. Generally, a debt-for-nature exchangeis a
method of providing funds for nature conserva-
tion programs in third world countries, while
simultaneously reducing their international
debt. A first world government or a non-
governmental organization (NGO) buys a
portion of a developing country’s debt from a
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commercial bank on the international secondary
market, usually at reduced prices. Usually, once
the exchange is worked out, a national NGO
carries out the selecred conservation programs.

* The basic benefits to a recipient country include
the reduction of debt and access to hard currency
(Patrerson 1990). In the case of Machu Picchu,
the debt-for-nature exchange was based on -
Finland’s debt forgiveness over a loan default.

12. The exception is found in agencies that
specialize in mystical tourism. The explanations
of the past by such tour guides vary, but they are
often romanticized narratives that cater to the
Western imagination. Hence it is not surprising
that many locals refer to these tour guides as
chisticos, a phrase comprised of the two Spanish
words—chiste meaning joke and mistico meaning
mystic.

13. Contrary to the criticism against Goffman’s
role theory as being one that lacks an “inner
story,” the notion of secondary adjustment shows
how people draw on “inner resources to adapt to
rigid institurional conditions” by creating
personal narrative about their situation
(Manning 2000).

14. Unidad Gestion Machu Picchy (UGM) is the state
institution that was, at the time of this research,
tasked with coordinating the efforts of all other
conservation agencies in the sanctuary. The
Instituto Nacional de Recursos Naturales (INRENA)

is the state agency tasked with protecting the
natural resources and the national parks of Peru.
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Ethical Choices in Public Health Policy and Practice!

Sue Gena Lurie?®

Abstract

Public bealth policy and practice priorities involve ethical choices across “spheres of justice” (Walzer 1983)
that are related to potential benefits and risks for communities. This paper addresses an important issue about
how public bealth funds are allocated in response to local, regional, and national priorities and interests in
light of ethical consequences of those priorities and decisions. Current federal policy emphasis on bioterrorism
preparedness bas the potential to divert public bealth resources with negative impacts on community health
and group disparities in bealthcare. This paper compares ethical decisions for local programs made by public-
health professionals in the southwestern United States, in response to policy changes, using ethnograpbic
evaluation and participant observation of a statewide peer- review process. Ethical choices and local bealth
priorities vary among rural and urban communities in relation to diverse social, economic, political, and

inter-organizational environments.

Introduction

ublic health policy and practice involve
ethical choices that are framed by the
coexistence of “spheres of justice” that are
socially constructed (Walzer 1983). Since these
choices have significant implicarions for health
benefits and risks forlocal communities, what
constitutes social justice in a given case/situation
‘must be analyzed from an ecological, relational,
and contextual perspective. Within this context,
distributive justice involves decisions for health
and-social resources that are not made in isola-
tion, but in interaction and relation to coexisting
issues. They are framed within a matrix of com-
plementary and competing social and ethical
spheres (Lurie and Lurie 2001) that affect
relationships among health and social policies.
Walzer’s model offers a valuable perspective
on distributive justice and the prevention of
domination within each sphere, such as health
and social welfare, the economy, or national
security. However, when the model is interpreted
as representing mutually exclusive spheres, it can
be criticized as divorcing health from the social
and economic causes of health disparities. Yet
rather than limiting application of this model to
the micro-allocation of medical resources as
bioethicists have proposed, those concerned
with health and social policy need to ensure that
«.. the rotality of social institutions, practices
and policies is designed toward ... preventing
. systematic inequalities affecting multiple dimen-
- sions of well-being” (Powers 2005:10). This is the
goal of international health planning based on
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social epidemiology, for community healch (Pan
American Health Organization 1996).

This paper addresses the ethical issue of
deciding which public health goods and services
should be allocated. The concept of “local justice”
connotes ethical issues in the allocation of goods
in separate institutional arenas, for example,
problems such as allocating a given amount of
goods among a selected number of recipients, by
different mechanisms in various locations (Elster
1990, 1992, 1995). This paper compares ethical
choices related ro local justice in public health
policy and practice in the United States, based
on a case study that compares local public health
programs and planning.

Ethical Perspectives in Public Health

Contemporary public health research and
practice in the United States tend to identify
social justice with resolving inequalities that
affect low-income and medically underserved
populations, issues of fairness in access to
health care, and eliminating or reducing health
disparities across diverse socioeconomic and
ethnic groups (Krieger et al. 2005; Kass 2001;
U.S. Department of Health and Human Services,
2000). Public healch also applies communitarian
ethical approaches (Emanuel 1991) that are
implicit in participatory- and community-based
research and interventions.

From a broad social policy perspective, current
federal policy emphases on domestic security
and bioterrorism preparedness for public health
and health care (Moreno, 2004), and on volun-
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tary and faith-based responsibility for health and
social programs, have the potential for diverting
public resources from programs to maintain and
improve community healch. This may result in
negative impacts on the potential to artain “health
for all” in local communities (Whiteford and
Manderson 2000; Labonte and Schreker 2004),
with implications for social justice.

The current use of national security asa
dominant political issue in the United States
tends to cross-cut social “spheres” and to have a
comprehensive or far-reaching impact on ethical
choices and decision-making to distribute eco-
nomic resources for health and social welfare
programs, and ro enhance national security.
This has stimulated controversy in medicine
and public health. Bioterrorism prevention and
response requires collaboration among public
health, medical and community institutions,
professionals, and community members. Medical
ethicists have sought to place the threat of bio-
terrorism in historical perspective, and to respond
to ethical dilemmas it poses for health care and
protection of individual liberties (Moreno 2004).

Public health is now developing academic
ethics education that acknowledges the context
of bioterrorism. In general, public health ethics
applies contrasting bur not mutually exclusive
ethical perspectives—from primary concern with
protecting individual rights, to utilitarianism—
in epidemiological, environmental, and com-
munity health policy, practice, and research.
Professional ethics for research and intervention
in public health are guided by bioethical prin-
ciples of autonomy, beneficence, non-maleficence
and justice (Brannigan and Boss 2001; Coughlin
and Beauchamp 1996; Jennings 2003). In healch
protection, risk assessment, health planning,
education and research, confidentiality, individ-
ual and community informed consent are ethical
standards (Marshall and Rotomi 2001).

Yet pracritioners and researchers have
responded in divergent ways to the recent enact-
ment of emergency response legislation, under
the Model State Emergency Health Powers Act
(MSEHPA) that gives public health authorities
broad powers to abate serious threats, albeit
to be exercised in the least restrictive manner
(Hodge and Gostin 2004). A major trend in
public health has been to interpret this mandate
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as an opportunity to expand local resources, to
support a range of public health programs, and
to develop research and training in this area.
While many public health professionals and
organizations have embraced bioterrorism
preparedness as a resource for a broad range

of community health programs, others express
concern over disproportionate emphasis on
bioterrorism. Some seek to expand direct
support for basic public health services (Bayer
and Cosgrove 2004), increasingly threatened
by federal funding reductions (Krisberg 2005).
As their concern has been posed by public health
researchers and policy analysts:

Should we be guided by a perspective that -
focuses on a hypothetical bioterrorism as a
main concern while relegating to the back-
ground the monumental issues of infectious
disease, food borne illness and chemical
accidents, not to mention the daily problems
that are inadequately attended?” (Sidel et al.
2001:717).

This question emerged as a key issue from
the case study, and raised ethical issues that must
be addressed by local public health practitioners
and researchers.

CASE STUDY: PUBLIC HEALTH
PEER REVIEW PROCESS -

Background and Methodology.

This case study is an analysis of a public
health program evaluation process in a popu-
lous, ethnically diverse southwestern stare, It
applies ethnographic research methods of
participant observation and key informant
interviewing to evaluate the peer review process
of a statewide association of local public health
professionals. The case study is based on a pro-
gram evaluation by the applied anthropologist
that was not subject to review under institu-
tional guidelines for human subjects research. -
The evaluation and case study applied ethical
guidelines of confidentiality and consent for
observations, interviews, recording and reporting
findings. The evaluation report was reviewed by
the project coordinator and association director,
and the director reviewed the case study.

In the compararive process evaluation of
local programs, ethical choices made by public
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health directors in response to policy changes
related to current and potential programs were
found to vary across urban, suburban, and rural
communities. Since the state of Texas does not
mandate public health departments in each of
the 254 counties, which range from a few thou-
sand to two million inhabitants, only a minority
of cities or counties have organized public health
departments, but each has a local health officer
- (Lurie 2003). Those without a local health depart-

ment rely on the Health Service Region in which
they are located; the state is divided into 11 regions
that were initially designated for tuberculosis
control. One local health officer encapsulated this
diversity of public health program organization in
a comment: “If you've seen one health department,
yow've seen one health department.”

The statewide Texas Association of Local
Health Officials (TALHO) Peer Review Project
was developed with support from the state
health department, to meet the basic goals of
improving public health and health care. It was
implemented in 2001 and evaluated by the Uni-
versity of North Texas Health Science Center
from October, 2002 through August, 2003.
TALHO became a nonprofit organization in
1998 with a grant from the Texas Telecommuni-
cations Infrastructure Board for the state Health
Alert Network (HAN), an electronic information
system to warn practitioners about major public
health threats from specific disease outbreaks,
and received Bioterrorism-Public Health Pre-
paredness funding from the federal Centers
for Disease Control through the state health
department.

TALHO also expanded memberships to
promote liaisons with local health officers. The
mission of the association is:

To promote health, prevent disease, and
protect the environment in order to ensure
the public’s health in Texas through leader-
ship, vision, advocacy and commitment to
the principles of public health practice in local
communities and throughout the state (Texas
Association of Local Health Officials, 2004).

The peer-review project was designed to foster
interaction among local health departments,
.around program evaluation and innovation, and
as a voluntary professional alternative to state
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accreditation. The project was implemented
through association meetings that included
focus groups, and coordinated with the school
of public health. A key component was redesign
of the association’s website as a centralized,
interactive, and accessible forum for public
health peer review across agencies and regions.
The website was to be a resource for local pro-
gram development through access to informa-
tion that was posted for the peer-review project,
for the seventy-five local health officers who are
members. The peer-review process applied a par-
ticipatory approach using six focus groups that
were conducted by local health officers with peers
from 20 locarions, in the state capirol and a north-
central city. They applied resules to develop cat-
egories for local program review, conducted a pilot
session and implemented the project.

Based on results of the Texas focus groups
and a similar project in Washington State, forms
were developed for local health officers to com-
pare organizational structures and “best prac-
tices” and conduct self-assessments of their
programs. Relevant forms were disseminated to
local health departments through the pilot peer-
review meeting and on the website. The first step
in implementing reviews was to align peer-review
teams with local health units that were similar
in structure, function, and size. This step was
completed by over thirty local health officers;
they selected peer-review self-assessment mod-
ules on: “Public Health Assessment,” “Helping
People Get Services,” “Protecting People From
Disease and Other Healch Threats,” “Environ-
mental Health,” and “Promoting Healthy Living.”
The pilot peer-review session, meetings and
conference calls with project staff and associa-
tion members, and training sessions for local
health officers provided preparation for peer-
review site visits. These were coordinated with
volunteer participants for eight urban, suburban
and rural communities in the central, northwest-
ern, southeastern, southwestern, and far-western
regions of the state. '

Comprehensive evaluation of the peer-review
process and outcome was conducted by way of
forms for local health programs, training ses-
sions, peer-review site visits, and professional
interaction. This evaluation was based on par-
ticipant observation and open-ended interviews
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with project staff, site visit teams, local health
officers and staff. Participants’ responses in
peer review training and site visit interactions
throughout the project were analyzed. A small
sample of local health department directors who
declined to participate in the peer review were
also interviewed; of those, some were unable to
participate. The director of the county health
department of the central metropolitan area
where the state capitol is located also declined.
Another director changed an initial positive
response on receiving information about the
project, on the grounds that the peer-review
process would not help with “the struggles we
currently face.”

The pilot peer-review session was held ina
- north central city that has a combined city and
county healch department, regional psychiatric
hospital, and military base. In this county,a
department of bioterrorism links hospirals, law
enforcement, and morgue services, and health-
care providers have access to the electronic
Health Alert Network. The pilot peer-review
session was perceived as a positive experience by
the reviewers from two centrally located counties
and by local participants. This session served as
a model of the process and was refined for site
visits across the state.

Two training sessions for potential peer
reviewers were held in February of 2003. The
first, at a new public health school, drew 17 local
public health administrators and staffers from
across the stare. In the second session, held in
the capitol, the 14 parricipants were directors
and staffers of health departments from various
regions, state health department staffers, and the
TALHO executive director. The training sessions
focused on communication, interviewing skills,
and team-building, rather than on public health
issues, and served as interactive forums to moti-
vate volunteers for peer-review visits in urban,
suburban, and rural counties. Participants’
comparisons of local programs were reviewed by
association officers and posted on the website.

Most participants selected priorities and
exchanged local “best practices.” Printed mod-
ules were used as a framework for the review of
disease surveillance, preventive and primary care,
health education, and crisis response. As a whole,
the peer-review process was effective in eliciting
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and comparing public health practices and chal-
lenges in dealing with local issues, and reinforcing
relationships among local and state public health
professionals. It served as a basis for comparison
with other state and national models, such as
accreditation. Several local health officers expressed
concern about standardizing performance mea-
sures and professional training, due to regional
differences in public healch priorities, organiza-
tion of agencies and available resources. State
support for peer review was eventually terminated
as a consequence of wide-scale reorganization and
merging of state agencies, but the state health
department recommended that it be integrated -
into regional meetings and informal networking’

« among local health officers.

The value of the peer-preview process, as
perceived by participants, lay in opportunities
for interaction, mutual assessment of programs,
and exchange of solutions to such problems as
those in environmental health, West Nile Virus
control, immunizacidns, human immuno-
deficiency virus/acquired immunodeficiency
syndrome (HIV/AIDS) and tuberculosis (TB)
control, and food-borne illness prevention. The
project fostered information-sharing among a
proportion of local health officers across the
state, enhancing theirability to evaluate pro-
grams and develop innovations, through
“networking” on specific issues. This was a
forum for sharing common respohsibili_ties and
challenges, and comparing variarions in public
health practice. The extent of participation in peer
review on the website varied with local priorities,
resources, emerging public health policies, and
changes in state social and political environments.
Ethical issues were found to be embedded in the
process of decision-making on local programs
and resources.

Findings on Ethical
Choices in Public Health

National and local debate over the role of
public health in the so-called healthcare safety
net has escalated since the proposal by a National
Institute of Medicine report for “reinventing
public health” (Lee 1993; Aday 2005). This idea
shifts healthcare for medically underserved areas
toward population-based health education,
admihistration, information management,

The Applied Anthropologist



training and health policy (Baker et al. 1994;
Aday 2005). Redirection of practice and research
away from indigent health care has ethical
implications for community health research
and intervention, especially as related to health
disparities. This national and local transfor-
mation of public health has been further com-
pounded by federal and state mandates for
bioterrorism. preparedness, given the need to
prevent and control infectious and chronic
diseases, and environmental risks.

In the case study, ethical issues for local
justice emerged throughout the peer- review
process. During the second training session, a
proposal to include bioterrorism preparedness
in peer-review elicited debate over the diversion
of resources from basic public health needs. The
need to conserve resources is also implied in the
website program description:

In these troubling times where resources

are stretched to the limit and Public Health
infrastructure is tested on all sides, Peer
Review offers an opportunity to expand and
enhance the way we, as Health Care Profes-
sionals, do business (Texas Associarion of
Local Health Officers 2003).

"~ Ethical choices in public health by local
officers, staff and community leaders, in seven
rural and urban areas, focused on decisions in
allocating resources for bioterrorism prepared-
ness, as compared with prevention and primary
care. Their priorities were influenced by regional
social, political, economic and inter-organiza-
tional environments for obtaining and sharing
resources and services.

ETHICAL ISSUES‘iN DECISION-
MAKING FOR RURAL AND URBAN
PUBLIC HEALTH PROGRAMS

Geographic Area One

In one rural area, the health officer raised the

ethical dilemma in carrying out the mandarte to
persuade public health nurses to take smallpox
‘vaccinations; many resisted vaccination because
they were reluctant to expose patients to the dis-
ease. Other ethical concerns included the lack of

resources for expanding laboratories and electronic

communication systems, such as the Health Alert
Network, contrasted with needs for allocating
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resources to provide basic public health services
such as immunizations, healch education, food
service inspections, environmental testing and
West Nile virus control.

Geographic Area Two

In comparison, the impact of the terrorist
attack on the United States on September 11,
2001, and federally mandated preparedness was
considered by a second rural southwestern
county to take precedence over routine public
health duties because no additional funds were
available from the state or federal government.
Health education and other programs were
delayed. Another nearby county health depart-
ment considered putting bioterrorism on the
organizational chart since it is taking an inordi-
nate amount of trime and resources, and staffers
must be integrated with those in other programs.

Geographic Area Three

A county health administrator in a central
suburban town supported both extensive pre-
ventive health and primary care services, and a
new bioterrorism unit under the direction of
an epidemiologist, the Health Emergency Alert
Response Team (HEART), to disseminate elec-
tronic and printed information from the CDC
on infectious diseases such as severe acute respi-

‘ratory syndrome (SARS), smallpox, and West

Nile virus, for local healthcare providers. This is
complemented by clinical services'and sudden
infant death syndrome (SIDS) health education,
based on research on African-American infant
mortality on this important local problem. The
director responded to a challenge by the peer
reviewer from a nearby county that bioterrorism
preparedness should take priority by affirming
an ethical decision that clinical services are
fundamental to the public health department’s
mission and cannot be provided solely by com-
munity groups; they are to be retained based

on community needs assessments. Primary and
prenatal care are important services for over
1200 Medicaid recipients; clinical care by nurses,
funded by grants, is perceived as echically essen-
tial in the absence of a public hospiral. The clinic
implemented HIPAA guidelines for patient care by
the Health Insurance Portability and Account-
ability Act of 1996 (HIPAA) that took effect on
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April 14, 2003, to be followed by health plans,
doctors, hospitals and other healthcare provid-
ers. In addition, the Women’s, Infants and Chil-
dren’s program (WIC) is the largest public health
program in the county, serving 7,800 clients. Immu-
nizations increased with the population, and the
Children’s Health Insurance (CHIP) outreach
program receives Strong community response.

Geographic Area Four

Ethical choices in programs for the above
department contrast with those in the reviewer’s
urban county health department, which trans-
ferred Medicaid health services to the public
hospital when it separated from the city health
department, although a community coalition
of racial and ethnic minority leaders advocated
greater access to health care and public hospital
services. The county health department provides
immunizations, clinical referrals, epidemiologi-
cal information, TB control with directly observed
therapy for a diverse patient population, includ-
ing Mexican, African, and Vietnamese immi-
grants, and homeless persons. It coordinates
health information assessments, preventive
clinics, community health education, mobile
immunizations at WIC clinics with nurses,
child health and family planning with a contract
physician and six centers, but has no prenatal
or primary care. In contrast, it emphasizes its
bioterorrism preparedness program, directed
by an epidemiologist and surveillance response
manager, with four community response teams
and a “defense council” of local hospitals. An
Epidemiological Health Intelligence Center
and electronic information system complement
health educarion programs on heart health,
diabetes, obesity, infant mortality, sexually
transmitted diseases (STDs), AIDS, and suicide
prevention. The political context of public health
is indicated by the county’s relationship with a
congresswoman who formerly supported pro-
grams for youth substance abuse treatment and
diabetes research on the national Healcth and
Human Services committee, before moving to
the Defense Committee.

Geographic Area Five

In a third county with a large metropolitan
area in this region, ethical choices have been
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made to coordinate bioterrorism preparedness
and emergency response by both the city and
county health departments and hospitals, while
supporting federally qualified community clinics
and public hospital Community-Oriented Pri-
mary Care clinics. This hospital conducts health
information assessments, treats undocumented
patients, and has succeeded in reducing infant
mortality. The county health department focuses
on both preventive health and epidemiological
programs, while the city department maintains
environmental health.

Geographic Area Six

In comparison with this region, in a remote
northwestern city with a large state university,
the health department reorganized programs to
meet state policy priorities, including bioteror-
rism. Public health planning ranges from health
improvement to weapons-of-mass-destruction
responses. The department responded to the
anthrax scare with Federal Bureau of Investi-
gation (FBI), police, and hazardous-materials
(HAZMAT) units, and it is a test site for the
Syndromic Surveillance System (SSS) and the
Rapid Syndromic Validation Project (RSVP)
developed at Sandia National Laboratories,
Albuquerque, New Mexico. Physicians and pri-
mary care providers report warning signals of
an emerging public health threat or disease;
the system is to be linked to hospitals, minor
emergency clinics, health science center, school
district, and medical examinet’s office. A new
laboratory is to be built for bioterrorism testing,
storage of the Metropolitan Medical Response
System stockpile, and a portion of the National

or State Pharmaceutical Stockpile.

In this county, open Board of Health meet-
ings prioritize the need to address various health
issues and urgent problems, from bioterrorism to
sexually cransmitted diseases (STD’s) and West
Nile Virus. Microbiology Laboratory analyses
are conducted for food-borne iliness cutbreaks,
HIV/AIDS and syphilis, extensive STD testing
and a regional miltk and dairy laborarory. This
department gives immunizations and has a STD
clinic, but ivended direct care in 1995. The large
family planning and maternity clinics were
turned over to the private sector a year before the
state health department cut support, and acute
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care clinics, WIC programs and dental care were
closed or moved.

However, community health outreach in
rargeted neighborhoods is supported by grants
such as Title V for Maternal and Child Health
Education and Head Start coordinated with the
local university. The health department collabo-
rates with the local Citizens Advisory Committee
and Youth Commission, city and county libraries;
the Consortium for Health coordinates school
districts, labs, physicians, clinics, day care cen-
ters, home health agencies, public and private
hospitals.

Geographic Area Seven
In comparison, ethical decisions in public
health that have implications for local justice for
a county metropolitan area near the Gulf Coast
are in transition. This area has an extensive
urban medical/public health academic, clinical
and research complex, and-the city department
-of health and human services collaborates with
the county health department on bioterrorism .
and smallpox preparedness. In keeping with
recent national emphases in public health (Aday
2005), community health planning and edu-
cation, and risk communication have replaced
emphasis on HIV testing by the county. The
county relies on local support for services to
‘urban colonias of recent Latino immigrants
in older residential areas, and its focus is on
response to industrial, environmental, and
nuclear threats in the port, rather than on
infectious disease priorities identified by the
state health department. The new director, from
an urban health department on the West Coast,
“held participatory-planning meetings and com-
pared local priorities with those identified by
- peer reviewers from metropolitan and suburban
areas that.vafy in clinical services.

Discussion and Conclusions

The above comparison of rural, suburban;
and urban health programs reveals the complex
context of ethical decision-making by public
health professionals and communities, related
to national and local priorities and competing
- needs for resource allocation. This context varies
geographically, socially, and economically. Rural
.and suburban areas tend to have greater resource
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constraints than urban areas and to rely on urban
and regional public health services. This situation
affects ethical choices among programs, such as
bioterrrorism preparedness, local disease pre-
vention and control, and primary clinical care.
Urban areas have more economic and human
resources, as well as more flexibility to develop
new programs. They tend to divide public health
responsibilities between city and county health
departments, but serve larger, more diverse
populations. Urban areas also provide basic
public health services, leadership, and training
for regions and rural areas in their regions.

During the peer-review process, there were
significant changes in health and social policy
environments of public health programs across
the state. These changes were compounded by
inter- and intra-organizational transformation,
with comprehensive reorganization of state
agencies and consolidation of public health with
mental health programs. New national and state
public healch programs for bioterrorism pre-
paredness and emerging disease responses were
developed to be implemented locally, such as
disaster response training and vaccinations for
public health and medical staff. As a conse-
quence, state funding for peer review was
eliminated after one year, and the professional
assoctation implemented local training in bioter-
rorism preparedness that was supported by the
school of public health through evaluarion
research.

In this context, case study findings that
local public health practitioners and admini-
strators respond in divergent ways to the man-
date for emergency response preparedness for
future threats to community health should be
considered in health policy and planning. These
responses affect local justice through the alloca-
tion of resources. While some interpret this as an
opportunity to expand public health resources
and coordination of services, others are con-
cerned about the impacr of disproportionare
emphasis on bioterrorism on direct support for
public health programs. Local justice and ethical

- decisions in health and social policy are highly

impacted by political emphases on domestic
security and the diversion of social welfare and
basic health needs to voluntary and private
sector responsibility. Ethical decision-making
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that attempts to balance individual rights with
utilitarian, communitarian (Emanuel 1991), and
social justice perspectives is being reframed in a
newly dynamic social and political environment.

Notes

1. Sue Gena Lurie presented a version of this
paper under the title “Ethical Choices in Public
Health Research and Intervention” in the session
organized and chaired by Elisa Gordon on “Mak-
ing a Difference: Applications of Anthropological
Research to Health Policy and Health Practice.”

She gave the paper on Friday, April 8, 2005, at the \

65th Annual Meeting of the Society for Applied
Anthropology, Santa Fe, New Mexico, USA.

2. Sue Gena Lurie, Ph.D. is an assistant professor
in the Department of Social and Behavioral
Sciences in the School of Public Health at the
University of North Texas Health Science Center
and can be reached there at 3500 Camp Bowie
Boulevard, Fort Worth, Texas (TX) 76107-2644
USA. Her 1983 Ph.D. in anthropology is from
the University of Oklahoma at Norman. She
held 2 National Institutes of Mental Health post-
doctoral fellowship in ethnography and public
policy at Northwestern University and is a
medical anthropologist who researches bioethics,
comparative health systems and professions,
health and mental health, social justice and
health disparities. She works with community
groups in participatory research and qualitative
program evaluation. She can also be reached by
e-mail at slurie@hsc.unt.edu and by telephone
at 817-735-2451.
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The Continuing Quest:
An Acceptable Approach to Long-term Nuclear Waste Management

Elizabeth Dowdeswell*

Abstract

Long-term management of nuclear waste illustrates well the conundrum that societies face in moving

toward sustainability. It is an issue that requires an understanding of resilience, vulnerability, and the dynamic
interaction between nature, technology, and society. It is an issue that requires consideration of scientific and
technical factors, but as well fundamental social, ethical and economic factors that go to the heart of our values

and priorities as societies—how we want to live,

Canada’s Nuclear Waste Management Organization (NWMO) has been tasked to design a responsible,
responsive, and acceptable path forward. We have chosen to design this path forward collaboratively with
Canadians, in a way that ensures the management of the used fuel will be socially acceptable, technically
sound, environmentally responsible, and economically feasible. In implementing a study process that provides
a forum for recognizing divergent viewpoints while seeking common ground in an iterative dialogue with
citizens, the NWMO has sought more broadly to redefine the process of developing public policy. Mid-way
through its three- year process of study, this article describes some of the organization’s efforts to date.

Introduction

n the early years of this new millennium

our world is changing dramatically. This is

a rime of blinding technological change,
increasingly interconnected economies and
growing alienation between citizens and their
institutions. A sustainable world is not an
unreachable goal, but any critical environmental,
social or economic analysis would certainly raise
questions about our current trajectory.

The issue of the long-term management of
nuclear waste illustrates well the conundrum
that society faces. It is an issue that embodies
scientific complexity and uncertainty. It inspires
fear and insecurity and polarizes citizens. It is
very long-term in character, raising questions of
intergenerational equity quite inconsistent with
the time frames of elected governments. It raises
discussion of trade-offs: energy sufficiency ver-
sus significant financial investment and long-
term security. In sum, it is an issue that requires
much better understanding of resilience, vulner-
ability and the dynamic interaction between
nature, technology and society.

All nuclear nations have faced significant
challenges in their quest for an acceptable
approach for the long term management of the
nuclear waste they generate. The story behind
that fact illustrates the degree to which the
nuclear industry is being shaped by facrors
much beyond the scientific and technical.
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Social, ethical and economic considerations are
now being recognized as legitimate aspects of
the public policy process. This article describes
some of Canada’s experience in responding to
this evolving environment.

Background

The question of what should happen to
Canada’s nuclear energy waste is one that has
taken the time and energy of more than a gene-
ration of Canadians. Notwithstanding con-
siderable research abour the science, technology
and engineering of possible storage and reposi-
tory approaches, the task of implementation has
proven challenging. In 1988, Canada’s Minister
of Energy, Mines and Resources requested that a
federal environmental assessment panel conduct
an assessment of an Atomic Energy of Canada
Limited (AECL) proposal for deep geological
disposal under the requirements of the federal
environmental assessment and review process.
This led to formation of the Nuclear Fuel Waste
Management and Disposal Concept Environ- -
mental Assessment Panel (The Seaborn Panel)
in 1989. Based in Mississauga, Ontario, with
laboratories and other offices in Canada as well
as in China, South Korea, and the United States,
Atomic Energy of Canada Limited (AECL) is a
nuclear technology company that provides
services to nuclear utilities worldwide.

An intensive and lengthy period of delibera-
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tion was undertaken by the Seaborn Panel. In
1998, after conducting a close to ten year review,
the Seaborn Panel provided insight and direction
on key issues that had to be addressed in order to
move the decision-making forward. With respect
to the-AECL proposal, the panel concluded that:
¢ From a technical perspective, safety of the
AECL concept has been on balance adequately
demonstrated for a conceptual stage of develop-
ment. But from a social perspective, it has not.

® As it stands, the AECL concept for deep
geological disposal has not been demonstrated
to have broad public support. The concept in its
current form does not have the required level of
acceptability to be adopted as Canada’s approach
for managing nuclear fuel wastes.

The Government of Canada considered and
responded to the Seaborn Panel Report, and in
November 2002 brought into force the Nuclear
Fuel Waste Act (an Act respecting the long-term
management of nuclear fuel waste). The Nuclear
Waste Management Organization (NWMO)
was established in late 2002 in response to this
federal legislation requiring Canada’s nuclear
energy corporations to create an organization
to investigate and develop an approach for the
long-term management of their used nuclear

fuel. An independent Advisory Council acts as a
guarantor of the public interest. The companies
were also required to put in place trust funds
to ensure that the money will be available to
finance the nuclear waste management approach
ultimately adopted by the government.

The NWMO has been given three years to
study, at a minimum, three approaches including
deep geological disposal, storage at the nuclear
reactor sites and, centralized storage, either above
or below ground. We must examine the risks,
costs and benefits, develop implementation plans
and consult with Canadians anid in particular
aboriginal peoples. Once the Government of
Canada takes a decision on our recommendations
the NWMO will be responsible for the manage-
rial, operational and financial implementation.

In Canada, used nuclear fuel is safely man-
aged by its owners in interim storage facilities at
nuclear reactor sites, in strict accordance with
the regulatory requirements of the Canadian
Nuclear Safety Commission. If Canada’s 22
licensed commercial nuclear power reactors run
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to the end of their currently projected lives it is
estimated that about 3.6 million bundles of used
fuel will result. A bundle is the term used to refer
to the assembly of uranium dioxide ceramic
pellets sealed inside zirconium alloy tubes that
are about the size of a fireplace log. These tubes
are inserted into a nuclear reactor as fuel for the
generation of electricity and, after about a year,
removed as waste.

Listening and Learning

It is reasonable to ask, “What will make this
attempt any different than those of the past?”
The answer may lie in our search to understand
the deeply held values of citizens and to review
our optioﬂs through a multidimensional lens
that is in part shaped by citizens themselves.

Sustainable development is our conceptual
underpinning, We see as our purpose, to develop
collaboratively with Canadians a management
approach that is socially acceptable, technically
sound, environmentally responsible and eco-
nomically feasible. :

Our approach includes a focus on broad
engagement of society; a comprehensive (not
just technical) review; a study built around three
milestone documents so that we could learn
together with citizens—first about the framework
for the study itself, then the assessment and, finally
the recommendations and implementation plan.
We provide a forum for recognizing divergent
viewpoints and seeking common ground.

Our journey from dialogue to decision
began with preliminary conversations with a
broad cross-section of Canadians. Those citizens
brought perspectives and ideas that were instru-
mental in advancing our knowledge and under-
standing. We were asked to approach the study
in manageable steps that would encourage citi-
zens to think about complex issues, and provide
informed, thoughtful feedback. In response, the
NWMO developed an iterative study plan that
involved a series of milestone documents. The
documents openly shared NWMO’s thinking as
it evolved at key stages. They served as the basis
for dialogue and deliberation and enabled citi-
zens to shape and direct subsequent steps in the
study and to participate in developing the rec-
ommendations. The intent was also to make
transparent NWMO’s deliberations. We listened
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and learned.

The first discussion document “Asking
the Right Questions? The Future Management
of Canada’s Used Nuclear Fuel” defined the
problem, communitated potential choices and
posed a way of assessing the alternatives. The
analytical framework was derived directly from
key questions raised by citizens. Through a series
of engagement activities these questions were
validated before continuing to the next step.
Our journey from dialogue to decision was
well underway.

The challenge for the NWMO is ro develop
and apply, as much as possible, a societally directed
framework—one thatis consistent with the collec-
tive sense of how Canadians want to live. The
following initiatives were designed to guide us.

A Focus on Ethics

A Roundrable on Ethics was established
early in the NWMO’s mandate to deliberate on
the range of ethical considerations which should
be factored into the NWMO’s work. It was com-
posed of six individuals, expert in the field of
ethics and drawn from a variety of disciplines
ranging from medicine to business and the
faith communities. The Roundtable helped the
NWMO make explicit and ensure the systematic
integration of ethical considerations into the
assessment of options and the ultimate recom-
mendations of a management approach.

Among the early advice received was that
rather than treating ethics as a separare and
distincr assessment area, it would be preferable
to embed ethical and value considerations in all
aspects of the NWMO study. With this in mind,
ethical considerations were considered as one
of the “overarching aspects” in the analytical
framework. The key question raised for discus-
sion was as follows. Is the process for selecting,
assessing, and implementing the management
approach fair and equitable to our generation,
and future generations?

To answer this question, consideration was
given to such matters as: '

e Have ethical-impact analyses been
undertaken to address environmental justice
and violations of rights to know, of due process,
of equal protection, to free informed consent,
and compensation for harms/threats of harm?
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s Has the management approach been tested
for its capacity to ensure a fair sharing of costs,
benefits, risks and responsibilities both now and
in the future? .

e Has the deliberative decision-making process
undertaken by the NWMO been tested, to ensure it
has been carried out in an ethical fashion?

The Roundrable developed an “Ethical and
Social Framework” composed of a list of prin-
ciples and questions to help guide the NWMO's
acrivities throughout the study. The six prin-
ciples that form the core of the framework are:

e Respect for life in all its forms, including
minimization of harm to human beings and
other sentient creatures.

. ® Respect for future generations of human
beings, other species, and the biosphere asa
whole.

¢ Respecr for peoples and cultures.

* Justice (across groups, regions, and
generations).

* Fairness (to everyone affected and particu- -
larly to minoriries and marginalized groups).

e Sensitivity to the differences of values and
interpretation that different individuals and
groups bring to the dialogue.

Canadian Values

We realized that public confidence inour
recommended approach had to be built. The
starting point was for us to understand what
really mattered to Canadians. To explore the
values which citizens bring to bear in thinking
about rthe long-term management of used
nuclear fuel, the NWMO launched a collabora-
tive research project with the Canadian Policy
Research Networks (CPRN). A cross-section of
citizens from coast to coast participated in a
Nartional Citizens’ Dialogue on the Long-Term
Management of Used Nuclear Fuel.

CPRN is a nonpartisan, nonprofitorgani-
zation specializing in social and economic policy
research and public engagement. It has been
using public dialogue since 1995 as a'means to
involve citizens more directly in research and
public policy discussions on issues such as
heaith care, quality-of-life indicators, Canada’s
children, aging and the society to which Cana- . -
dians collectively aspire.

In these dialogues 462 Canadians gathered
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in 12 cities across Canada between January and
March 2004, ro talk with each other about the
key characteristics they feel are important in a
long-term management approach. All the partic-
‘ipants were randomly recruited by a professional
polling firm to be as representative as possible
of the Canadian population, 18 years of age or
older. They came to these dialogue sessions as
unaffiliated individuals, not as representatives
of stakeholder or special-interest groups. Before
arriving they received background information
explaining the dialogue process. On arrival they
were given a specially prepared workbook pro-
viding key factual information. Dialogue par-
ticipants were presented with four scenarios,
each representing a plausible view that could be
held by a segment of society. They could choose
or reject elements from different scenarios, or
identify their own new ideas, in arriving at their
own preferred scenario. The scenarios provided
to citizens for this dialogue addressed the issues
that society is best placed to answer. They were
presented with arguments in favor and against
each perspective, reflecting different values that
people hold dear.
The first set of scenarios asked:
e How do we best share rights and responsi-
bilities across generations?
e Should we emphasize using the knowledge
we have today?
« Should we emphasize choice for future
generations?
 The second set of scenarios asked:
- How do we best ensure confidence and
trust in a management approach?
e Should we emphasize the role of
governments? B
. ® Should we emphasize the role of affected
communities and civil society?
As people deliberated, key characteristics
of a desirable long-term management approach
were developed and from these areas of common
ground, core values were identified. The values
summarized below reflect the choices they made,
the conditions they imposed and the reasons
they gave for choosing one outcome over another.
- One overriding need underpins the values
that emerged—that is, the basic human need to
" feel safe from harm. This need did not arise
- from a sense of fear, or from an expectation of
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a risk-free world, but rather from a sense of
responsibility to this generation, and future
generations, to take the necessary precautions.
Citizens talked about safety and security in the
context of recent events that posed risks to pub-
lic health and the environment, and expressed
concerns about possible acts of terrorism, both
now and in the future. To manage these risks,
they looked to governments to fulfill their
responsibilities as regulators and standard
setters. And they called for better information,
greater transparency and inclusiveness in
decision-making to build public confidence
abour their overall safety.

Responsibility—We Need to Live Up to
Our Responsibilities and Deal with the
Problems We Create

Citizens want to leave a legacy for their
children and grandchildren that they can be
proud of. They want to take concrete steps to
deal with problems. Dialogue participants
were surprised and upset that the decision ro
use nuclear fuel was made 30 or more years ago

without a plan in place to manage the used fuel

for the long term. As the generation that has
consumed the energy and created the used fuel,
they felt a sense of responsibility to the extent
possible to act now and to pay now.

Adaptability—Continuous Improvement
Based on New Knowledge '

Citizens do not presume that we have the
best answers today. They looked back over the
last century and saw how dramatically technol-
ogy had changed their lives, and they expect this
advancement to continue. They wanted to make
deliberate investments in research so that furure
generations would have safer, more efficient ways
to deal with the used fuel. They also wanted to
invest in measures to ensure that future genera-
tions would have the knowledge and capacity to
fulfill their own responsibilities with respect to
the used fuel. Therefore, they wanted to ensure
that future generations would have access to
the fuel so they could apply new knowledge.
They wanted a flexible, step-by-step management
approach that would regularly take stock of new
knowledge and adapt accordingly.
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Stewardship—We Have a Duty to Use All
Resources with Care, Leaving a Sound
Legacy for Future Generations

The concepts of reduce, reuse and recycle
have become deeply embedded principles, and
citizens want to use all resources wisely. They
want to address issues in an integrated, holistic
way, looking at all possible costs and benefits of
decisions on used fuel and on broad energy policy.

Dialogue participants saw reducing the
volume of waste as a necessary part of the man-
agement approach. They acknowledged their
own responsibility to reduce the amount of
electricity they use, and recognized the challenge
in changing behaviour. They called on govern-
ments to provide leadership to individuals and
industry to reduce consumption by offering
incentives and providing more information on
the real costs of energy and the environmental
and health impacts. They sought greater use of
alternative energy sources like wind and solar.
They wanted more research into how to safely
extract more energy from the uranium, as well
as to try and reduce the toxicity of the waste.

Accountability and Transparency

Citizens hold governments, especially the
federal government, as ultimately accountable
for the public good, but their level of trust in
government and industry is low. Dialogue
participants imposed the following conditions
on governments:

e There must be real engagement of experts,
citizens, communities and.other stakeholders
before any decision is made;

e People must be told the truth. There must
be greater transparency in decision-making and
monitoring by both government and industry.
Citizens will want to know why decisions are
made and how they are being implemented. They
will want full disclosure of financial and man-
agement information;

e Cirizens will seek assurance that decisions
will not be made simply for political expediency
or profit; and, :

« They will hold governments responsible for
ensuring safety and security, including enforcing
strong regulations and standards.
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Knowledge—A Public Good for Better
Decisions Now and In the Future

Citizens are embracing the idea of knowledge
as a public good to help make better choices,
both now and in the future. Their surprise at
their own lack of awareness about the used
nuclear fuel led to an urgent call for better
efforts to ensure people are informed so they
can engage in an informed way to support better
decisions and investment in the education of
young people to ensure that future generations
have technical expertise and social institutions
necessary to manage the used fuel.

Inclusion—The Best Decisions

Reflect Broad Engagement and Many

Perspectives; We All Have a Role to Play

Inclusion is about having a voice that is
heard. Dialogue parricipants believed that better
decisions would be made by involving as many
perspectives as possible. Consumers, energy
producers and those from related industries,
scientists and other experts, affected communi-
ries, governments and citizens all have a role in
the decision-making process and for contribut-
ing in an ongoing way to the management of
used fuel over the long term.

Aboriginal Views and Perspectives

The approach taken by the NWMO is
dependent on working together with and being
guided by the values of those who stand to be
affected by whatever management strategy is
chosen. Since its inception, the NWMO has
sought dialogue with the aboriginal community
to share information on the issue of managing
used nucleéar fuel over the long term, to under-
stand how this information is processed by the
aboriginal community and in turn, to learn from
the reactions, insights and concerns that are

‘expressed as a result.

Aboriginal peoples of Canada (Inuit, First -
Nations and Métis peoples) told us that it is
essential that they be involved in the study of
long-term management approaches for a number
of reasons, including lands that may host waste

‘management facilities that are occupied or used

by aboriginal people; traditional ecological
knowledge should be integrated into the
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development and assessment of management
proposals; and, as stewards of the land, they feel
a strong sense of responsibility to ensure that
we provide well for future generations.

Aboriginal people emphasized the need for
consulrations to be designed and conducted in a
manner that is culturally appropriate and sensi-
tive to their traditional methods of discussion.
The NWMO has entered into collaborative dia-
logues with national organizations representing
the aboriginal peoples of Canada (Inuit, First
Nations and Métis peoples as mentioned) and
with regional/local organizations in the vicinity
of nuclear fuel cycle activities. In these collabo-
rations, the dialogues are designed and executed
by aboriginal people on behalf of their organi-
zations and the NWMO. More than 30 reports
have emerged from these dialogues and have
been input to the NWMO’s study by aboriginal
organizations, and more reports are expected as
the study progresses. In-addition, with few excep-
tions aboriginal people have been invited and/or
have participated in all NWMO activities.

In the early stages of the study, many of
the observations and insights emerging from
the dialogue with aboriginal people echo those
emerging from the broader dialogue. For exam-
ple; the highest priority concern expressed is for
safety and security for people and the environ-
ment. The issue of fairness in the distribution
of costs, benefits, risks and responsibilities is a
focus of concern as is, among some, the need
to reduce the use of energy as part of a larger
discussion of energy policy.

Many of the observations and insights also
reflect special perspective that derives from the
particular history, experience, and concerns of
Canada’s aboriginal peoples. For example, many
spoke to: the importance of recognizing abo-
riginal rights, treaties and land claims in any
decisions which are made; the need for nuclear
industry agencies to earn the trust of aboriginal
peoples as'a first step in establishing a lasting
and positive relationship going forward; and,
the importance of incorporating traditional
aboriginal knowledge throughour the study.
~ There is much to learn from the holistic and
broadly integrative approach inherent in tradi-
tional aboriginal knowledge. Traditional aborigi-
nal knowledge has provided some preliminary
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insight into the principles inherent in this phi-
losophy. To the extent that the NWMO was able,
these principles were carried forward as part of the
values foundation on which the study proceeded:
¢ Honor involves the wisdom that can be
garnered from speaking to elders in both the
aboriginal and non-aboriginal communities.

* Respect involves the opinions and sugges-
tions of all who take the time to provide insight
into this process.

e Conservation, particularly as it applies to
the consumption of electricity, must be a major
part of the solution, not just a footnote in the
NWMO process.

* Transparency is essential to the process
when NWMO, which was created by the produc-
ers of the problem, has to suggest a solution.

¢ Accountability must be part of the
fabric of any solution so that those responsible
(whether for the concept or the delivery) are held
to high account by the public for their actions.

A Work in Progress

The three initiatives described above are
illustrative of the manner in which NWMO
has sought to redefine the process of developing
public policy by focusing on the ethical and
societal dimensions. As well, scenario workshops
helped us imagine the future. Workshops with
environmental interests, representatives of
aboriginal communities and those with techni-
cal and scientific expertise contributed insights
about expectations and concerns, the knowns
and unknowns and suggested possible ways
forward. Papers were commissioned to capture
the current state of knowledge on a broad range
of technical marters as well as evolving concepts
related to our work. And of course we benefited
from the experiences of other countries around
the globe.

For the past year and a half two interrelated
tracks of activity continued: an assessment
which thoroughly examined the options and an
engagement program through which we tested
our initial observations and refined our think-
ing. This iterative process of seeking input and
exposing our evolving ideas will continue until
our task is completed.

A multidisciplinary assessment team devel-
oped an assessment methodology that built
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upon the framework identified by citizens. It was
applied to each of the alternatives, identifying
the risks, costs and benefits and describing the
social, economic and ethical considerations
associated with each of them. The team also
tested the robustness of different approaches
against different time frames contemplated in
the earlier scenarios workshops. All of this work
was shared with the public for review in our
second discussion document “Understanding
the Choices” before recommendations were
developed.

To give evidence of transparency, we made a
commitment to share with the public our study
report and recommendations in draft form
before submitting them to the federal govern-
ment. That document “Choosing a Way Forward”
attempted ro present as honestly as possible
the path that led to our recommendation. It
responded to all of the required elements of
our mandate and reported back to all of those
who had collaborated with us in the process. It
will be the subject of public dialogues, open
houses, workshops, focus groups and electronic
dialogues. The insight gained from these exer-
cises will be captured in the final scudy report
completed in November 2005.

Preliminary Observations

The question of what constitutes “respon-
sible action” in the long-term management of
used nuclear fuel has been central to the complex
and, at some times, impassioned discussion we
have had with Canadians. We have heard partici-
pants in our dialogues propose values and objec-
tives to guide our decision-making and serve asa
platform for moving forward. As a true product
of collaborative development, these values and
objectives reflect the common ground of indi-
viduals and groups with many diverse perspec-
tives on this issue. They suggest the terms and
conditions of a collective journey to implement
a long-term management approach for Canada
which acknowledges both the areas in which we
all agree and are prepared to proceed quickly and
the areas in which greater confidence needs to be
gained before proceeding.

We have heard that people wish to proceed.
In fact, they expect ro immediately begin the
process of implementing a long-term manage-

52 Vol 26. No. 1, Spring 2006

ment approach for Canada. While some are very
comfortable to move quickly to implement a

final or definitive solution, we have heard from
others they are only prepared to proceed with
caution. These people would like the opportu-
nity to learn more, understand better, and build
greater confidence in decisions before they are
taken, particularly if these decisions are difficult |
to reverse. '

We believe that the evidence of common
ground that has emerged from the dialogues
provides the foundation for a staged and adap-
tive approach ro be taken. This should be an
approach which has a clear direction and end in
mind, buc which has built inro it flexibility to
further explore the areas where citizens wish to
gain greater confidence. At each pointin the
process, the safety of people and the environ-
ment needs to be assured, and contingency plans
need to be put in place. A clear and appropriate
decision-making process needs to guide the
journey, and strong and independent oversight
needs to help ensure that we continue to prog-
ress towards our goal. It is this understanding,
and the detailed guidance from dialogue par-
ticipant which forms the foundation for our
recommended approach.

Concluding Thoughts

In designing a responsible and responsive
path forward we became very aware of the fact
that there are no “right” answers to many of the
ethical questions. How do we accommodate the
desires of the current generation while recogniz-
ing that the decisions we make now may affect
the lives of our children, their children and
many generations to come? How heavily should
we rely on emerging technologies? What forms
of institutions and governance inspire trust
and confidence?

These questions and more are fundamental |
to meeting the challenge of managing used -
nuclear fuel in an appropriate and acceptable
manner. To be able to choose the right technical
solutions we must first ask what requirements
the technology has to live up to. Despite the fact
that scientific and technical research into waste
management options has been going on for-
decades a solution has eluded us. Perhaps that
is because there has been no agreement on the
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societal values we wish to protect. Perhaps also
because we have been arrogant in our assump-
tions that expertise resides only in the minds of
a select few.

‘Within Canada and internationally, the
landscape against which our study is being
conducted is shifting. Issues of energy policy,
security, health and safety, environmental pro-
tection, and good governance are prominent
on the public agenda.

How'we approach this challenging public
policy issue will say a lot about our values and
priorities as a society—how we want to live.
Fundamentally it is about developing a contract
berween science and society: a contract that
allows us to benefit from technology while

* managing the risks and respecting the values of
Canadians. We approach this task with humility
in the face of uncertainty and complexity, but
also fortified by the inherent wisdom of citizens.
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Making Imperfect Decisions:
Results From Public Workshops on Bioremediation®

Amy K. Wolfe® and David J. Bjornstad®

Abstract

This article addresses how people make decisions in community settings when any option, though beneficial

to some people, may cause harm to others. We focus on decisions surrounding field research on, and the use of,
a category of bioremediation—using microbes to immobilize below-ground plumes of metal and radionuclide
contamination at United States Department of Energy legacy waste sites. As part of a multi-year project, we
previously developed a conceptual framework called PACT (Public Acceptability of Controversial Technologies)
and analyzed recordings of citizen advisory board meetings at three sites facing subsurface contamination issues.
In this paper, we report on a series of quasi-experimental workshops undertaken to test ypotheses about the
determinants of societal acceptability of controversial remediation technologies that emerged from our past work.

We found the quasi-experimental approach to be a powerful tool to address questions of this sort. Results
indicated that 1) workshop participants readily accepted the role-playing methodology and responded in ways
that mirvored actual bebavior in decision-making settings; 2) the quasi-experimental design allowed us to
structure the activity into systematic “treatments” while leaving the participants’ responses unconstrained;

3) the approach yielded systematic differences among treatments, but also displayed differences depending on
the decision context interacting with the specific personalities of the participants; 4) participants were generally
unfamiliar with the particular technologies involved but reframed issues into analogous terms to which they
could apply lessons learned from past experience; and 5) because the approach encouraged participantsto
impose their own frames of reference and values to the questions they were to answer as a group, many of the

results were surprising, yet consistent with the local context and personalities.

Introduction

tart with contaminared subsurface

sediment and groundwater. Assume the

contaminants may be harmful to anyone
having extensive contact with them, but that the
chances of contact in the foreseeable future are
slim. Also assume that this subsurface contami-
narion has been acknowledged for decades, that
the agency generating them first denied respon-
sibility for cleanup, later accepted responsibility,
subsequently developed a cleanup-related research
program, and finally implemented a variety of
specific cleanup actions. Add to this situation a
surrounding community that has some degree of
past or continuing economic dependence on the
agency responsible for both the contaminacion
and the cleanup, the possibility of continued
local economic benefit associated with cleanup-
related research or cleanup itself, and a desire
for a “safe” and “desirable” community that is
attractive for current and future residential and
economic development. Finally, ask the commu-
nity to advise the government agency on cleanup
options without specifically assigning it a role in
the final decision.
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In broad outline, this description depicts the
situation faced at many United States Department
of Energy (DOE) sites, and possibly at numerous
other contaminared sites throughout this coun-
try and worldwide. DOE sites are termed legacy
waste sites because they are part of the so-called
legacy of the Cold War. Commumty members
constituent to remediarion decisions may be
DOE employees, regulators, residents, local
business leaders, environmentalists, or virtually
any interested or affected party. How will these
constituents navigate the complex, ever-changing
world of remediation decision making? The
work described in this paper sought to reveal how
people undertake decisions about new remedia-
tion technologies and, through this undertaking,
establish the conditions under which alternative
options become more or less acceptable.

In the section below, we describe the quasi-
experimental methods we used to explore this
question, first depicting how our past work led
us to take this particular approach, and second
describing the specific methodology. Next, we
summarize our findings, both those associated
with' the process of implementing these methods
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as well as substantive results. We end with a
discussion of the implications of these methods
and resulrs for questions of how groups make
“imperfect” decisions.

Background: Why We Began to Study
the Acceptability of Bioremediation,
A Potential Cleanup Option

Our initial foray into the realm of bioreme-
diation decision making began with a research
project that asked: What are the determinants of
societal acceptability of a particular, yet-to-be-
developed, bioremediation strategy? That strat-
egy was the use of genetically engineered micro-
organisms (GEMs) in remediating subsurface
metal and radionuclide contamination, a topic
we took to be inherently controversial. The con-
taminants of most interest—namely the metals
mercury and chromium, and the radionuclides
uranium, technetium, and plutonium—pose
particular challenges to DOE. Although several
alternative strategies can be used to deal with
these subsurface contaminants, none is problem-
free when considering all of the technical, econo-
mic, and ecological attributes within the specific
community context. For example, when the
contamination is concentrated and relatively
close to the surface of the ground, it is more
feasible to remove than when it is deep, dis-
persed, or int the groundwater. Contaminant
attributes must be factored in, as must ground-
water flows, likelihood of exposures to affected
populations or ecosystems, and likely future
land uses.

The below-ground conditions in which
metal and radionuclide contaminants are found
at some DOE sites make them extremely difficult
o clean up. For example, the contaminants
sometimes are found at great depths, sometimes
hundreds of feet below ground. Site hydrogeology
(how water flows in those geological conditions)
may be complex, making it challenging to know
or sometimes impossible to predict the rate and
extent of contaminant movement below ground
over time. Contaminated portions of DOE reser-
vations can be very large. For instance, an esti-
mated 200 square miles of groundwater are
contaminated on the Hanford, Washington
reservation. These expanses make some existing
remediation technologies extraordinarily expen-
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sive or otherwise impractical. Also, because of
past DOE operations and practices, sites tend to
be contaminated by more than one metal or
radionuclide, and may also contain other
contaminants like solvents.

DOE initiated a basic research program in
the lare 1990s that sought to provide the scien-
tific underpinnings for eventual strategies that
use microorganisms to clean up these contami-
nants in place. Cleanup for this program cen-

_tered mainly on using microorganisms for

immobilizing contaminants so that plumes
would not migrate and adversely affect human
or ecological populations or on speeding up the
natural breakdown process. Bioremediation has
been used successfully for some contaminants,
mainly organic compounds that can be trans-
formed into harmless substances. However, that
1s not the case for the rarget metals and radionu-
clides in subsurface environments. Further, while
bioremediation cannot transform radionuclides
into harmless non-radioactive substances, the
hope was that bioremediation could be used to
immobilize, for example, by changing the atomic
structure of a radionuclide. As an illustration,
while uranium VI in the subsurface environment
is mobile and potentially can be taken up by
plants, animals, and humans, uranium IV is
insoluble and not mobile. As the research pro-
gram developed, DOE decided to exclude GEMs.
However, we have continued to consider them

in our work on societal acceptability because of
their putative potential to generate concern and
controversy. :

Our work was motivated by two observa-
tions. First, an agency staff member responsible
for chemical cleanup commented to us that, no
matter how much he explained the projects to
them, so-called environmentalists never changed
their minds. To us, from the outside, it was clear
that the environmentalists—especially those
representing activist organizations—would not
change their minds because their goals had little
or nothing to do with the project the staff mem-
ber was managing. Our question became, is it
not reasonable to assume that other parties
affected by the cleanup also have goals apart
from the cleanup itself, but goals that they
express in terms of the cleanup? Second, the
agency staff member’s response indicated that he

Wl. 26, No. 1, Spring 2006 55




thought that “the public” should be “educated”
about the situation, technology, or alternative
presented. Like many other specialists, he exhib-
ited the attitude chat “if they (the public) only
knew, they would agree with us.” Again, as out-
siders, this line of reasoning appeared to us as
narrow. It systematically excluded a range of
issues of likely importance to community mem-
bers, was optimistic in assuming that similar
facts lead ro similar opinions, and stood in
contrast with extant evidence {(Evans and Durant
1995; Martin and Tait 1992; Yount and Horton
1992). We queried: Do agency officials reduce
the acceptability of projects by offering non-
responsive responses to citizen concerns?

We focused our analysis on cleanup-related
decision making, rather than on generalized
opinions, values, or preferences. Our reasoning
was that decision making forces people to con-
frontand chart a course for navigating through
messy and uncomfortable real-world terrain,
whereas opinions are often abstract and hypo-
thetical. Messy refers to such elements as uncer-
tainties, incomplete and conflicting information,
and different goals (cleanup, economic develop-
ment, reduction of stigma, cost containment,
etc.). Uncomfortable refers to value conflicts,
such as choosing among alternatives that may
remove contaminants from one location while
destroying the local ecosystem (as when all
vegetation is removed and bulldozers scrape
and remove soil to a depth of several feet) and
transporting those wastes to another location,
porentially exposing individuals along the trans-
portation corridor and surrounding the waste
disposal site.

Within this decision-making context, we
were interested in the positions that involved
individuals and groups took, and how those
positions were adjusted over time in response to
interactions, new information, and other changes.
We noted an asymmetry in the power of different
positions, with a negative position (no GEMs)
frequently holding more sway than the positive
position (GEMs hold great promise). Therefore,
we were particularly inrerested in those factors
that would propel individuals and groups hold-
ing non-negative positions into taking strongly
negative positions. We included both outcome
and process considerations. One affected party
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might object to a project unless certain features
were modified. Others might object because they
were excluded from the decision-making process
that considered the features. Or, affected parties
might simply require an opportunity to express
opinions, for example, that the agency was
remiss for having created the contamination

in the first place.

Our Conceptual Framework:
Public Acceptability of Controversial
Technologies (PACT)

We began our work by developing a generic,
conceptual framework for analyzing issues of
social acceptability for technologies deemed
“controversial,” using GEMs to add concreteness
to our efforts (Wolfe and Bjornstad 2002). We
did not define “controversial” precisely, but at
minimum it was taken to mean that some par-
ties to a technology decision-making process
thought the alternarives were less than fully
acceptable. We also believed that some technical
attributes were lightning rods for controversy.
The resulting framework describes the dimen-
sions of acceptability relevant to a dialog among
involved constituents (see Figure 1).

Our framework argued that decision-making
dialogs occur across a continuum of decision
rules. At one extreme was what we termed binary
decision rules, constituting insistence on either
acceptance or rejection. We reasoned that these
positions were similar in the sense that assuming
an inflexible stance militated against a produc-
tive dialog to resolve differences. At the other
extreme was a decision rule marked by complete
negotiability, a kind of indifference in which

_everything becomes negotiable because there is

no stance. Intermediary points describe condi-
tional requirements placed upon 4 subject tech-
nology necessary to achieve acceptability, which
we define as a willingness to consider seriously
rather than as a particular outcome. Within
this context, acceptability describes a condition
whereby a technology is considered a viable
alternative. This willingness to consider an
alternative is separate from the specific issues
that influence actual technology deployment, for
example, cost considerations; many acceptable
technologies never are deployed.

We identified three types of considerations
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that would affect the location of parties to the
acceptability dialog along the continuum. The
first was the attributes of the involved parties,
which we divide into goals, motivations, and
strategies. Our point here was to emphasize that
involved parties may have different goals from
the agency as well as different values, and may or
may not adopt a strategy of revealing those goals
and values accurately or at all.

The second ser of considerations was the
local context. Local context included physical,
institutional, and social attributes, recognizing
that current manifestations of local context
reflect past interactions and events. Take, for
example, a community with a long-standing
contamination problem that now is faced with
a cleanup decision. The community likely will
react differently if the action is deemed critical
because the contaminarion poses an imminent
threat (the plume might be moving toward the
community’s drinking water supply), than if
the contamination is deemed relatively benign,
but its removal is required by law. Social and
economic attributes also are key. A community
in.an isolated location may view cleanup asa
“basic industry” supplying jobs. Institutional
aspects might include the forum in which the
dialog takes place, the rules governing the dia-
log, and the standing of individual groups in
the decision-makiﬁg process. Lastly, there is the
technology dimension, basically, the attribures of
the technology—its costs, technical effectiveness,
predictability, history of use in similar settings
for similar purposes, associated risks, alterna-
rives to that technology, and so on.

~ Figure 1. PACT Framework
(PACT = Public Acceptability of Controversial Technologies)

Constituent
Dimension

e Motivation
* Strategies
»Values

" Technology

Dimension

= Technical parameters
+Potential harm

* Predictability

Bixisry Descision-rile contingm

Context
Dimension
* Physical
« Social
« Institutional
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Two Previous Acceptability Analyses,
Guided by PACT

Next, we engaged in two analyrtical efforts.
First, we applied PACT to the subject of phyto-
remediation (using plants to trap or clean up
contaminants) in an attempt to determine if
the framework provided an efficacious means of
ordering the issues pertinent to a decision to use
what is presented as a relatively benign technol-
ogy (Wolfe and Bjornstad 2002). In the course
of examining the technology lifecycle, we deter-
mined that once plants have absorbed contami-
nants they may be disposed of using incinera-
tion, itself a controversial technology. Further,
there may be some volatilization of contaminants
taken up by plants, a factor that could discour-
age the use of phytoremediation near such places
as schools, playgrounds, or parks. We concluded
that all remediarion technologies can become
controversial, given the right combination of
actribures.

Second, guided by the PACT framework,
we collected data from a number of meetings of
three DOE Site-Specific Advisory Boards (SSABs).
We took this approach to observe continuing
remediation-related dialog among multiple
parties, where the positions of involved parties—
and changes in those positions—could be tracked
over time. SSABs are institutionalized, DOE-
sanctioned modes of public participation. We
targeted our investigation on aspects of the
SSAB (or advisory board) mode of participation
that could, by themselves, influence the dialog
process and its outcome (Wolfe, Bjornstad, and
Kerchner. 2003). Two examples of internal SSAB
procedures thar affect the nature of participation
and “outcomes” delivered to DOE are whether or
not: (a) to use “round-robins” as a means to air
each participant’s thoughts (in contrast to situa-
tions where a few SSAB members can dominate
discussion to the near or total exclusion of other
members), and (b) to transmit to DOE dissent-
ing or minority opinions. ,

Over a several-month period, we used PACT
to structure our analyses of hundreds of hours of
audio and video tape recordings of SSAB dialogs
in full-group meetings (as opposed to smaller,
working-group meetings) at Hanford, Washing-
ton; Oak Ridge, Tennessee; and Rocky Flats,

Tol. 26, No. 1 Sprmg 2006 57




Colorado. These tapes allowed us to observe a
real-world, formal deliberative process unobtru-
sively. We wanted to learn how participants tend
to present their issues and concerns about reme-
diation options; how they interact; and if or how
they shift positions over time. As expected,
GEMs were not a topic of discussion. Neverthe-
less, analyses of these tapes revealed much about
the dynamics of one form of public participation
with regard to remediation technology accept-
ability. Our conclusions included the following:

e Technology-oriented decision making need
not focus on technologies or their attributes—the
amount of time spent discussing specific tech-
nologies and their attributes was miniscule.

¢ Generalized opinions about technologies
and technical issues need not transfer to particu-
lar cases (opinions about waste disposal gener-
ally vs. at a particular facility), and vice versa—
these apparent inconsistencies actually may
reflect different ways of framing issues.

» Differences in the “same” forms of public
participation (SSABs at the three DOE sites
studied) significantly influence the nature of the
subsequent dialog (reinforcing our previous
findings).

Despite the value afforded by unobtrusive
observation (via tapes) of constituent groups
interacting in actual forums, this methed also
has several drawbacks. As examples, information
of this sort is costly to analyze, much of the dialog
may be irrelevant to research goals, and observa-
tion does not allow the kind of manipulation
necessary to test some important hypotheses.

Therefore, we sought additional data sources
to inform our work, specifically through the
series of quasi-experimental simulation exercises
that we report here. We designed these exercises
to gather data about specific hypotheses in
a more controlled way than is possible with
observation of naturally occurring situations.

Methods: Quasi-Experimental
Simulation Exercises

Each workshop was structured into four
phases: 1) background information; 2) scenario 1;
3) scenario 2; and 4) de-briefing. We selected
participants from the Oak Ridge and Knoxville,
Tennessee, vicinity, working through web-based
lists of community organizations (chambers of
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commerce, neighborhood associations, etc.) to
identify individuals willing to participate. Our
target participants were adults likely to be
involved in community decision making, but
with no direct connection to local DOE offices or
the local DOE complex in Oak Ridge. A number
of participants did, however, have a current or
previous connection with these operations. Some
happened to have worked for other businesses in
the region and had previous experience in grap-
pling with non-DOE cleanup issues. We did not
seek participants who were technical experts.

Because workshop participants had varied
backgrounds, we thought it important to provide
them with common background information
about the DOE complex, the legacy wastes, and
continuing remediation challenges. Background
information described DOE legacy wastes, and
the challenges associated with remediating
subsurface chromium, mercury, plutonium,
uranium, and technetium. Information packets
also described caregories of remediation options;
including bioremediation, along with some of
the pros and cons associated with each option
(in rerms of financial costs, technical effective-
ness, long-term maintenance and monitoring,
impact on landscape, etc.). We deliberately
wanted to convey the ideéa that chere areno
“perfect” options.

After giving participants time to read and
ask questions about the background informa-
tion, workshops then centered on a sequence of
two hypothetical scenarios. The sites and con-
tamination scenarios, though fictitious, were
consistent with real-world sites and cleanup-
related issues. Scenario 1 focused on the accept-
ability of four proposed bioremediation field
research projects, all ultimately targeted at
immobilizing subsurface chromium, mercury,
plutonium, uranium, and technetium. The
proposed experiments were the following:

e Injecting nutrients below ground, in
wells, to test whether naturally occurring micro-
organisms live and multiply as anticipated in the
field sercing; .

e Altering the chemical composition of the
below-ground environment (by reducing acidicy,
removing nitrates, or adding oxygen), to make it
more conducive to the growth and multiplica-
tion of naturally occurring microorganisms that
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could transform contaminants into more stable
forms or immobilize contaminants in place;

¢ Adding naturally occurring microorgan-
isms from another location to the below-ground

“environment at the field experiment location;

e Testing whether microorganisms geneti-
cally engineered to target specific contaminants
and to thrive in the below-ground environment
funcrion as anticipated.

Participants were given a series of questions
to address, and they were told that their product
should be a report to the federal agency (called
Fedagency in the scenarios) proposing the
research that would advise the agency on the
acceptability of the four field research alternatives.

After a break, participants were provided
with Scenario 2. It was described as taking place
several years after Scenario 1 and focused on
the acceptability of a proposed use of one biore-
mediation technique, GEMs, for remediation.
We deliberately chose GEM:s as the deployment
option because we thought that option would be
likely to spur the greatest controversy and dis-

. cussion among workshop participants. Again,
the group was given a set of questions to consider
and told to report to Fedagency about whether it

-was ready to “go public” with its proposal.

“Our research design included three separate
exercises, each of which was conducted twice,
for a total of six workshops. Participants in each
workshop were divided into two or three sub-
groups. Variations within and among workshops
and subgroups, illustrated by the following
examples (see Figure 2), helped us address
specific hypotheses about differences in
acceptability:

s Workshop 1-participants were given local
versus non-local advisory board roles;

¢ Workshop 2—site size and complexity
varied; and A

® Workshop 3—forcing conditions and
pressures to remediate differed (économic devel-
opment pressure, encroaching human health
impacts, and regulatory deadlines).

For four of the six workshops, participants

_were assigned roles that corresponded to interest
groups affected by real cleanup situations. These
roles included 1) owner of property adjacent to
contaminated site, 2) president of the League of

- Women Voters local chapter, 3) head of the
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Figure 2. Research Design Manipulated
Variables within and across

Simulation Exercises
Exercise 1 Exercise 2 Exercise 3
Subgroups 3 3 4
Advisory board 1 narional, all local all local
members 2 local
Assigned roles 1 group all groups all groups
Contaminant * non specific « isolated, rural  «outskircs
location °yourcommunity  comumunityin of your
yourvicinity  community
« in the midst
of yourtown
Question local vs. site context forcing
non-local condition

Chamber of Commerce, 4) leader of a fictitious
local environmental activist group called Friends
for a Safe Environment, 5) retired scientist, and
6) minister. Participants were given information
packets chat described their goals and motiva-
tions. Two examples of the role-related informa-
tion provided to participants follow:

President, local chapter of the League of
Women Voters:

As the president of the local chapter of

the League of Women Voters, your main
goals are to assure that decisions are fully
informed and that local community mem-
bers have both the opportunity and the
materials necessary to acquire relevant
informarion. You strongly oppose measures
that may shut down the flow of information,
You do not join this advisory group with
already formulated opinions about, prefer-
ences for, or antagonism toward particular
cleanup-related activities or options.

Leader, local environmental organization:
You lead a local environmental organization
called Friends for a Safe Environment (FASE).
FASE has a long history of challenging Fed-
agency. Years ago, your group challenged the
agency to acknowledge and take responsi-
bility for its contamination problems. FASE
has challenged the findings of many worker
and community health studies. The group
has pushed hard for total cleanup at the
complex, no matter the costs. It has criticized
Fedagency on many cleanup-related issues,
such as foot-dragging on environmental
cleanup and favoring lower-cost cleanup
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solutions to what FASE would consider
genuine cleanup. FASE position papers high-
light Fedagency’s ethical and legal responsi-
bility to protect the health and well-being of
workers and local citizens aswell as the need
for environmental protection and restoration.

As its leader, your goal is to represent and
promote FASE’s main interests—the protec-
tion of human health and the environment.
FASE strongly supports activities that allow
or achieve true cleanup and strongly opposes
alternatives that the group thinks may lead
to non-solutions.

The simulation exercises were intended to pro-
vide rich qualitative data that would further the
knowledge about particular aspects of bioreme-
diation acceprability. They were not intended

to provide statistically valid results about which
to generalize,

Results: Analogies, Issues, and
Conditions that Influence Acceptability

Although there was considerable variation
among groups in the manner of their interac-
tions and their specific responses, we are able to
draw a number of conclusions. As to role assign-
ment, we found that without roles, the partici-
pants viewed themselves as adopting the values
and goals they attributed to Fedagency. In con-
trast, once assigned roles, participants exhibited
quite different values and goals. The distinction
between groups with assigned roles versus those
without assigned roles was so strong in the
first workshop, we decided to assign roles in all
subsequent workshops. Roles seemed to provide
participants with an anchor—with the stakes
they held in the decision-making process. This
observation may beindicative of the difficulty
in anticipating acceptability issues from the
general populace, as opposed to affected and
involved parries.

With regard to proposed bioremediation
field research activities, for instance, participants
generally ranked the alternatives' from most to
least acceptable, as follows: inject nutrients (for
example, glucose or acetate); alter subsurface
chemistry (such as to change pH, add oxygen,
remove nitrate); introduce non-native organisms;
and introduce GEMs. This ordering largely was
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consistent across groups, though some groups
found the suite of options much more acceptable
than other groups. However, there were notable
exceptions to this ordering, which seem to be
influenced by the kinds of analogies or allusions
members of different subgroups used as they
reframed issues. We were struck by the apparent
power of these analogies to anchor discussions
and to influence participants’ descriptions of
their reasoning. For example, some subgroups
ranked as least acceptable the introduction of
non-native organisms. A number of these groups
referred to this proposed research project as “the
kudzu alternative.” Kudzu is a well-known inva-
sive plant species in the eastern Tennessee region,
where the workshops were held. It was originally
introduced to control erosion along TVA water-
ways, but was found to cover landscapes aggres-
sively if unchecked. Some of the groups that
pursued this line of reasoning also identified a
number of invasive plant and animal species
that may or may not be important locally.
Members of these groups expressed concerns
that non-native microorganisms could have
similar invasive effects.

As another example, subgroups considered
the proposed field research project that would
alter subsurface chemistry in two broad ways.
One set of subgroups explicitly saw this proposed
field research project as analogous to gardening,
where it is common to alter soil pH. These sub-
groups tended to consider this field research
alternative as benign. Others, however, deemed
the same alternative relatively unacceptable. In
these subgroups, discussion cenrered on the
introduction of chemicals to the subsurface,
implying that chemicals should be avoided.

Participants also used other kinds analogies
relating to recent or local events. One example
was a train derailment that occurred in the
months preceding our workshops, spurringa
local evacuation because of a sulfuric acid release.
Another example was'a contaminated industrial
site located in Knoxville, Tennessee. In both
cases, the participants mentioning these cases
used them to raise potential concerns such as
faulty flow of information, accountability, (lack
of) results or problem resolution, and issues of
trust/distrust of government.

- We also found that the kinds of issues raised
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regarding proposed bioremediation field research
tended to differ from those for proposed deploy-
ment. These differences are summarized in Table
1. In general, discussion focused more on techni-
cal issues in scenario 1 than scenario 2. Partici-
pants queried each other about the types and
characteristics of various organisms and the
technical merits of each alternative field research
endeavor when discussing scenario 1. In these
deliberations, they also considered such attri-
butes as the potential safety/harm of each alter-
native and costs for the different kinds of field
experiments. Some groups were concerned about
the duration of the experiments, though that
issue was not raised in the two groups in which
no roles were assigned. While this result could be
a matter of chance, it also could be related to the
influence that holding stakes in outcomes may
play in remediation decision making—a testable
hypothesis. Finally, some groups questioned the
need or desirability of conducting more research
instead of taking action to clean up the site.

Table 1. Issues Raised Tended to
Differ for Proposed Bioremediation Field
Research Versus proposed use.

Research Application
* Safery « Research conferred some
. - legiti
« Technical components egrmacy

. * Long-term consequences
»Cost of experiments

* Long-term “stewardship”
* Duration (for role-players) g P

* Distrust-of government

* Research versus cleanup and research results tied

to government

In contrast, deployment-related discussions
associated with scenario 2 rended not to delve
into technical issues, costs, or safety. Rather,
these discussions typically started with process
issues deriving from the disparity between Fed-
agency’s choice (to use GEMS) and the advisory
group’s previous recommendation (typically
ranking GEMS least acceptable). Some groups
reasoned that the research that occurred between
the time of scenario 1 and scenario 2 must have
shown that GEMs were the best alternative, indi-
cating that the research conferred legitimacy on
an otherwise less-than-desirable choice. Other
groups, however, expressed irritation that Fed-
agency disregarded their previous input and
wondered why they should provide additional
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advice “for the agency to ignore.” In that same
vein, participants in several groups expressed a
distrust of government and the results of gov-
ernment-sponsored research.
Deployment-related discussions also
centered on the long term. Participants were
concerned about the potential long-term conse-
quences of deploying GEMs and their effective-
ness over the extremely long time periods nec-
essary for radioactive contaminants. Several
participants raised long-term institutional
issues, wondering whether funding levels or
monitoring would be sustained over time and
whether there had been any conringency plan-
ning; should the remediation strategy prove
ineffective or be found to cause other problems.
Our scenario indicared that GEMs likely would
require continuing, periodic so-called feeding to
maintain their effectiveness, as opposed to creat-
ing a self-sustaining system. This piece of infor-

. mation led some participants to suggest that

immobilization or containment is an imperma-
nent solution. Taken together, this suite of con-
cerns led some participants to state that total
acceptability may not be possible, though some
were willing to take a chance to recommend that
Fedagency proceed with GEMs.

A critical parr of our investigation centered
on the conditions under which various field
research or deployment options might become
acceptable. Items that participants suggested
could enhance the acceptability of field research
alternatives are as follows. They include prior
laboratory-based research; publications in peer-
reviewed literature, although a few participants
distrusted the selection of peers to review litera-
ture; locating the field experiments away from
residential areas; and monitoring the experi-
ments. Elements that could enhance the accept-
ability of deploying GEMs included monitoring,
particularly by independent parties, and long-
term stewardship; assuring safety should there
be unintended consequences or re-mobilization;
plans for dealing with contingencies; proven
effectiveness at cleaning up, as opposed to immo-
bilization; more research conducted on a larger
scale, with a broader focus, and undertaken fora
longer period of time; and speed for a quicker
remediation process.

Other observations we made about this set of
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workshops suggest additional avenues for furure
research. Even in the short-term, artificial envi-
ronment we created through these scenarios,
groups seemed to mirror the decision-making
behavior of real-world advisory groups. In some
cases, there were dominating personalities to
whom others seemed to defer either by choice,
when the individual was charismatic, or not,
when the individual was dictatorial. In other
cases, group members explicitly sought each
individual’s input, sometimes voting and pre-
senting the majority response and other times
presenting all opinions. It would be interesting
to explore whether, or the extent to which, group
dynamics affect the narure of the issues raised by
advisory groups.

We previously noted that many participants
reframed issues through the use of analogies.
Participants also seemed to rely on their own
expertise, whether we viewed that expertise as
relevant or the information they provided as
technically accurare. Frequently, participants
appeared to separate themselves from the public,
so to speak, in their role as an advisory group
members. It was not uncommon for participants
to refer to what the public or community might
think, as if they played a role separate from that
of the public at large. Moreover, participants
reflected on how responses might vary in differ-
ent kinds of communities, pointing to Oak Ridge
(home of DOE’s large, economically important
Oak Ridge Reservation that was originally cre-
ated as part of the Manhattan Project) versus
surrounding communities versus other locations
across the nation.

Concluding Discussion

We provided workshop participants with
difficult decisions. The situations were compli-
cated, with role-playing participants assigned
goals and values that conflicted with those of
other participants. The options offered had both
pluses and in some cases substantial minuses.
In their capacity as members of citizen advisory
groups for the purposes of these workshops,
participants were able to fulfill their charge,
though groups did so in a variety of ways.

Overall, we confirmed our observations from
DOE Site-Specific Advisory Board meetings that
technology attributes influence, but do not deter-
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mine, acceptability. This finding is particularly
striking because the quasi-experimental work-
shops deliberately were designed to force tech-
nology-related discussions and decisions, unlike
the SSAB meetings that typically touched ona
diverse set of topics and lacked the same focus
on technology decisions. One implicarion of this
finding is that perceived technological effective-
ness may be defined quite differently between
technology sponsors and community members,
producing situations in which dialog inadver-
tently inflames instead of elucidates. The context
of potential application, rather than technology
attributes, appears to be the key determinant of
acceptability. Further, participants’ stakes, and
their role-defined goals, appear to alter the
nature of the decision-making dialog.

Our work demonstrates the importance of
focusing on decision-making processes, rather
than on individual components of decision
making. Viewing decision making primarily
through the lens of single components, such
as technology attributes, degree of (technical)
knowledge held by participants, and ethical
concerns too easily fails to benefit from the
understanding that emerges by considering
these components as part of a system and in
juxtaposition to one another. '

Our work also demonstrates that decisions
about scientific or technological matters are
better framed as social decisions than as scientific
or technical decisions. This conclusion is not
exceptional for an audience of anthropologists,
but it tends to be jarring for members of agency,
regulatory, or scientific and rechnical communi-
ties who frame this kind of decision making as
science- or risk-based as opposed to science- or risk-

~ informed. Thus; the body of literature emerged

that, in essence, began by asking why people so
often reject technologies when their risks were so
low (Starr 1969; Slovic, Fischhoff, and Lichten-
stein 1979, 1982) and, over time, looked to other
elements that could play a dominating influence
such as values and mental models (Axelrod 1994;
Keeney 1992; Kempton, Boster, and Hartley
1995; Morgan et al. 2001; Stern and Dietz 1994).
Regardless of the starus that science and scien-
tists enjoy in society, ordinary members of soci-
ety typically do not normally delegate decision-
making responsibility to such scientists.
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Moreover, while technical details and
scientific uncertainties may condition decision
dialogs, items of contention in decision dialogs
typically are not issues of technical or scientific
" understanding. We believe that scientific or
technical education, while a cornerstone for
effective participation in a demographic society,
1s a necessary, but far from sufficient, condition
for issue resolution. O
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Effective Collective Action: A Consultative Approach to Enhancing
Ecologically Responsible Development in Tigray, Ethiopia®

Peter W. Van Arsdale’ and M. Wray Witten?®

Abstract

Rather than primarily following a neoclassical economic paradigm regarding growth and development,
which links these two processes via capitalist-oriented market dynamics, this analysis is based upon a broader
cultural/environmental/developmental paradigm.” It accommodates state-, regional-, and local-level insti-
tutional factors and forces, emphasizing the Tigray Development Association (TDA) and its efforts during
the 1990s to assist in the redevelopment of Tigray, Ethiopia’s northern-most province. Droughts, famines,
and the repressive rule of the Mengistu regime through 1991 led to significant deterioration in infrastructure,
institutions, agricultural production, and water resources. Upon invitation of Tigrayan representatives,
external advisors and consultants (including the two authors) worked through the 1990s to assist the devel-
opment process. Improving potable water supplies was the original focus. Within a framework of facilitative
development, with an emphasis on functional issues of sustainability, this article goes into detail as to the
general bistory of such efforts and the ways in which one Tigrayan village—Beleho—addressed institution-
building and organization-building activities that grew out of the original TDA work. Women'’s roles and

capacity-building are discussed.

Introduction
logans and catch phrases have come to

dominare much of the discourse regarding

environmental and development issues.
“Sustainable development” is followed—some-
times in the same breath—by such phrases as
“environmental sustainability,” “ecosystem
maintenance,” and “diversity preservation.” In
the socio-economic development field alone, we
hear “grassroots development,” “facilitative
development,” and “community development,”
among other phrases.

In other fields and in other eras, especially
within the United States, phrases as wide-rang-
ing as “manifest destiny,” “poverty reduction,”
and “women’s rights” have captured the atten-
tion of broad segments of the public. By slogan,
as it were, some people thus are spurred into

_action, others into reaction; the availability

and content of empirical data (whether lending
SUppOTT to a cause or not) often cannot be easily
correlated with the approaches actually taken.
Some people become project beneficiaries, others
come to research them, and still others choose
to promulgate policies affecting the stakeholders
involved.

- The present article emphasizes the Tigray
region of Ethiopia. In so doing, it is our intent
to focus on ecological issues using potable water
rphabxhtatlon as an example. It is our hope to
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avoid inappropriate slogans and catch phrases,
but not to avoid those expressions which capture
the spirit of human endeavor and the essence of
empirically based findings. The central question
becomes: How can a community’s degraded and
extremely refractory physical environment be
improved to restore a source of safe drinking
water? How can limited resources—the commu-
nity’s local collective action, technical knowledge
from abroad, and local governmental and non-
governmental organizations—be combined to
address the need, promote short- and long-term
local collective action, and result in a water
supply that is less likely to fail in the future?

One Notion of Sustainability

Sustainability is in danger of becoming a
cliché. Yet, during the past 20 years it has become
one of the mos;important terms in the develop-
ment field. Our review attempts to narrow the
scope and to place its application within an arena
that includes women’s acrivities in Africa. This
follows Scott (1995), who—while not analyzing
sustainability—emphasized the critical impor-
tance for development studies of re-examining
women’s roles in Africa.

In terms of our work, one of the most
important applications of the term is that by
Marja-Liisa Swantz (1995). She was among the
first to introduce the notion of “sustainable
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livelihoods” with special reference to women (cf.
Thomas-Slayter 2003). Complementing—but not
cicing—the work of Scott (1995), who emphasized
the need to reconsider the dynamics of the Afri-
can household and the roles played by women in
development, Swantz stressed that women com-
prise the overwhelming majority within “econo-
mies of the poor.” In Africa, systematic surveys of
women to assess their contributions to the infor-
mal sector have been few; their contributions are
significant but poorly understood. Primary moti-
vations other than “pure” economic gain stimu-
late many women’s activities. “Such efforts com-
prise enterprise and service” (1995: 27). Sharing
is essential, but diffused and thus difficult to
measure. By contrast, men tend to participate
less in those acrivities that regenerate life and
reproduce society, L.e., “in managing households
and serving communities” (1995: 28). Swantz
believes, and we agree, that a basic issue is to
“secure continuity of life through sustained
livelihood and to put reproduction (regenera-
tion) of biological, material and social life in its
rightful place as the foundation of social eco-
nomics, production, work and employment”
(1995: 29).

Swantz does not see this realm of activity-
as removed from the broader socio-economic
system, but rather, as contributing to it. Villagers
must work within the perspectives of the world
they know. Scale of effort and scale of impacr,
studied at the micro level, indeed are small, but
they are not insignificant. It is by small actions
in a multitude of villages that many aspects of
life unmeasured and unquantified by the neo-
classical economic model are, or are not, produced.

Understanding this and seeing village prob-
lems that have not and, in fact, cannot be solved
by villagers acting collectively but withourt assis-
tance from outside, we are forced to recognize
the limits of local collective action and the
importance of the institutional environment
within which they are acting. Solutions by which
the local collective action may be enhanced,
without being undermined, require a delicate

- balance of related efforts larger than the too-

small effort of local collective action alone
(Grindle and Hilderbrand 1995). Causing such
a subtle bur effective enhancemént of collective
action requires understanding the environment
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and finding ways to shape the relationships
between organizations and institutions in con-
structive ways that will lead to the desired results
on a sustained basis (Cohen 1995).,

The Situation in Tigray and the
Development of the TDA

Historically, the boundaries and constituent
regions of Tigray have changed, in large part
depending on the center of Ethiopia’s political
power. The former home of the Axumite Empire,

- contemporary Tigray is a land-locked area of

about 80,000 km immediately adjacent to Eritrea
(which until 1998 offered port access to the Red
Sea). Geographically, Tigray is divided into three
distinct regions: 1) the eastern escarpment, a
tortured land of high population density; 2) the
central plateau/highlands region, which is even
more heavily populated; and 3) the western
lowlands, which are relatively fertile bur the least
populated due to the prevalence of malaria .
(Hailu, Wolde-Georgis, and Van Arsdale 1994).
The region is home to the Tigrayan and, in lesser
numbers, the Raya and Azebo Oromos, the Afar
and the Saho peoples. We estimate the popula-
tion during the late 1990s to have been about

3.5 million.

Virtually all economic activities are at
subsistence level and hence easily disrupted
by prolonged droughts and/or socio-political
instability. Indeed, droughts and destructive
wars have characterized the history of Tigray.
... Causally inter-related are successive fam-
ines, civil war [including that which led to
Mengisru Haile Mariam’s defeat in 1991} and
certain policies of the Ethiopian government,
which all [contributed] to the displacement
of thousands of Tigrayans within and out-
side of Echiopia (Hailu, Wolde-Georgis, and
Van Arsdale 1994:23).

Indeed, the drought and famine of 1985-
1986, intertwined with oppressive policies of the
Mengistu regime, are now considered to have been
among the most ominous in Tigray’s history.
These natural downturns occurred in a fast grow-
ing population and caused desperate efforts to
fend off starvation through cutting of trees,
overgrazing, and farming marginal lands better
left unfarmed. The results included degraded
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soils, increased erosion, less groundwater, and
the drying up of traditional water supplies such
as springs and hand-dug wells. In many villages
the problem was so severe that women, whose
work carrying water is well-established in Tigray,
were forced, for much of the year, to spend many
hours each day carrying small amounts of water
up steep cliffs from polluted perennial surface
streams far below. Thus women wasted their
major resources, time and energy, because their
families still-had insufficient water of poor
quality and less of every other type of care.

Due to the civil war, national and regional

government programs stopped, and infrastruc-
ture development and maintenance were severely
disrupted. The people of the villages of Tigray
suffered as their physical environment deterio-

These four women participated in a focus group, facilitated by the
two men at left. In rank order, they expressed their most immediate
needs.as ‘new grain grinding facility,” “better access to firewood,”
and “improved village water supply.”

rated. But during the war the Tigray Peoples
Liberation Front (TPLF) fought environmental

degradation as much as it fought the war. The

" TPLF was a significant part of the Ethiopian
-Peoples Revolutionary Democratic Front which

overcame the Mengistu regime and, after 1991,
through national and local elections, came to
control the country. During the war TPLF
éncouraged the creation of local collective action
organizations throughout Tigray for the purpose
of building hillside terracing to stop soil erosion
and rainwater runoff. Thus, at the end of the
war, though the villagers had serious water sup-

- ply problems they also had a functioning soil

and water conservation program and a strong

belief.in the possibility and benefits of collective
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action. In addition, the position of women in
society had changed enough that their voices,
and their concerns about water supplies and the
adverse effects on their families, were heard in
local government meetings. The re-emergent
baito (a participatory local council) was one
reason that this occurred.

In 1989, near the end of the war, the Tigray
Development Association (TDA) was founded in
Washington, D.C. as akind of Ecthiopian “humani-
tarian development organization in exile.” The
repressive Mengistu regime, civil war, economic
upheaval, and drought prevented significant devel-
opment activities from taking place in Tigray,
and a number of overseas Tigrayans (including
refugees, students, and those in business) were
intent on assisting those still at home. Village
water supply problems were one of the key prob-
lems presented at the first TDA General Assem-
bly. Yet, while chapters and support groups were
established in several U.S. cities, Canada, Europe,
the Middle East, and Africa, relatively little beyond
internal organization-building could be accom-
plished by TDA during the ensuing two years.

At about this time, and independently, the
Water and Sanitation Consultancy Group (WSCG)
was founded.in Denver, Colorado. Initiated as a
nonprofit organization, its mission was—and is—
to share the expertise of members representing
the fields of engineering, earth sciences, public
health, applied anthropology, water resources
law, and other disciplines in helping address the
water and sanitation needs of those in develop-
ing countries. Some representatives are sent
as volunteers to targeted areas, such as Tigray,
while others work from their bases in the United
States. Water resource development is under-
taken only in concert with host country counter-
parts and with host country fiscal involvement.
Several early members of WSCG were Tigrayan
American professionals. Even before the end of
the war, in lare 1990, at the request and funding
of TDA, former Tigrayan refugee and current
United States citizen Tsegaye Hailu madea
reconnaissance trip throughout the Tigray
region to investigate the current state of village
water supplies.

With the overthrow of the Mengistu regime
in May of 1991, and the subsequent establish-
ment of a new Ethiopian government sympa-

10l 26, No. 1, Spring 2006 67




thetic to the needs of Tigrayans and other ethnic
groups, TDA finally was able to begin to pursue
certain development goals. The support of out-
side specialists, including the two authors, was
enlisted, with the second author eventually mov-
ing to Tigray in 1992. Village water resource needs
initially engaged our attention, in part because
of our ongoing work with the Denver-based
Water and Sanitation Consultancy Group.

In December 1992, TDA consolidated its
expatriate and local associations and established
its international headquarters in Mekelle, the
capital of Tigray. TDA’s move to Mekelle brought
its operations close to the thousands of TDA
members by then located in villages throughout
the Tigray region. As government capacities have
grown, the organization’s vitality has waned,
although these members remain one of the
strengths of the organization. During the 1990s
the majority of TDA's funds came from Tigray-
ans in Ethiopia, but the members’ presence
throughout the region’s villages presented a
unique opportunity for ecologically responsible
development. Equally important, however, many
urban members responded well to TDA’s tele-
thon fund-raisers and also contributed their
professional skills to TDA through its five pro-
fessional associations. Thus TDA itself, by the
design of its founders, came to embody the need
to bridge the divides between poor and less poor,
rural and urban, uneducated and professional.

At about this time, TDA began organizing
symposia both in Tigray and abroad at which the
second author and another WSCG member were
speakers. The information presented through
such events helped define and inform TDA
development policy. In 1992, TDA began to
sponsor short-term visits by experts who helped
design development programs in rural water and
sanitation, forestry, education, healthcare, and
administration. A total of six WSCG profession-
als, including the two authors, contributed their
time and professional expertise during the 1990s.

By 1993, TDA was able to embark on a much
more active role in the development of Tigray.

. TDA’s 1993 budger was $3 million US, derived
entirely from member contributions. During
1993 these funds were targeted to assist the
creation of twenty elementary schools, fourteen
secondary school labs, ten small dams, ten tree
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nurseries, four fuel-wood plantarions, one major
market road, seven research projects (including
one on alternative power), and two pilot projects
(including one on building-trades training).
Plans also were put in place to build libraries,
some of which later came to fruition.

However, due to its limited staff and starc-up
situation, through 1994 TDA’s role in most of
these projects remained limited to the collection
of donations, the disbursement of funds, some
monitoring and evaluation, and the appraising

+ and selecting of projects prepared by others. The

latrer included projects by government bureaus,
TDA foreign branch members, and TDA profes-
sional association members. The result of this
financially and technologically induced “growth
without growth,” i.e., without the concomitant
evolution of social and institutional structures,
were severe problems of underperformance and
possible long-term lack of sustainability. In
concert with Tigrayan leaders and village-based
organizations discussed below, we began discuss-
ing capacity-building more aggressively.

With regard to the theme of this article, an
equally significant limitation of TDA’s effective-
ness to assist its constituents was that, though
it was formed in part to assist with village water
supply problems, TDA had no water-supply
project or program. Other agencies did, but their
choice of technology and funding limitations
made them unable to reach the remote situations
where drill rigs could not go and, even if théy
did arrive, could not find water. Even a hand-dug
well program was unsuccessful in these locations,
The second author, having worked initially with
each of these agencies, was well aware of these
limitations (Wittens 1990).

A Brief History of Development

Since 1992, TDA gradnally has sought to
expand its expertise in development. In our roles
as facilitators, in attempting to rackle the joint
issues of institution-building and water resource
improvement in Tigray, we reviewed early on
the post-World War II history of development
approaches (Van Arsdale 1993). While not
detailed here, in summary it can be noted that
programs that have worked most effectively
include capacity-building components, although
they rarely have been labeled as such. Program
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ownership/empowerment, and—in the broadest
sense—sustainability, are tied directly to this.
Women play active roles. Institutional develop-
ment is key. Economic growth by itself does not
equate with sustainability nor do structural
adjustment and infrastructural modernization.

Attention to grassroots schemes gradually
allowed non-governmental organizations (NGOs)
to gain greater footholds, filling the unprofitable
and difficult-to-perform-in gap between the
private and public sectors. This certainly was the
case in much of Africa. Localized development
efforts, while less spectacular and newsworthy,
could be demonstrated to be making impacts on
village-based lives. Sustainable livelihoods, if not
immediately achievable, at least could be envi-
sioned. Through the 1970s and into the 1980s,
socio-economic development programs came to
be emphasized by many of these NGOs. The
theoretical perspective came to be based on under-
standings of the political economy (Van Arsdale
1975) and dependency (Nash 1981). While the
culrural, environmental, and developmental
elements of the ecological paradigm were well
understood separately, most NGOs had not yet
fully appreciated nor implemented them in inte-
grated form. In Ethiopia, however, by the end of
the war in 1991 the TPLF had arrived at some-
thing very much like the ecological paradigm,
though by a vastly different roure, making Tigray
a fertile arena for development efforts.

Tying these approaches together, at least
for our work in Tigray, has been the concept of
facilitative development. This concept became
important to some applied social scientists
during the 1970s, 1980s, and 1990s as well. As
outlined early on by Lang (1973), facilitative
deyelopﬁ)ent is a form of non-directive develop-
ment whereby external agents of change work
with internal agents of change as counterparts
to create opportunities. The outsiders do not
dictate whar will be done, nor bring in pre-
established project plans, but they may take -
a part in securing external sources of funding.
Conceptual leadership is provided by those
indigénous to the area.

The Tigray Rural Water
Supply Development Program

WSCG and TDA worked in partnership in
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development endeavors during the early- to mid-
1990s. However, WSCG was never registered as
an NGO in Ethiopia, operating instead solely
through TDA. WSCG continues to send teams
of consultants for specific jobs, such as deter-
mining the causes of Axum’s city water quality
problems. Separately, and to a limited extent
together, they functioned as NGOs—giving some
idea of the diverse types of organizations that
may be found within that designation in Africa
(Okumu 2003).

Overall, WSCG’s contribution to the develop-
ment of the rural water sector of Tigray has been
significant, though not well known outside the
Tigrayan political leadership and some donors.
The door was opened to these activities by Tse-
gaye Hailu, mentioned earlier, a Tigrayan hydro-
geologist based in Denver, who was both an early
TDA member and a WSCG founder. His recon-
naissance work in 1990 laid the basis for WSCG’s
inirial proposal for the “framework” Tigray Rural
Water Supply Development Program. This con-
tribution is hereinafter referred to as the Frame-
work (Water and Sanitation Consultancy Group
1591). The second author, editor of the Frame-
work, investigated the institutional environment
in Ethiopia a month after the end of the war in
1991 and succeeded in enticing the Unired
Narions Children’s Fund (UNICEF) to begin
funding the first technology in the program,
airlifting drilling rigs into Tigray and supporting
their operation. UNICEF then hired Tsegaye
Hailu to set up the borehole technology element
of the program. Building on his reconnaissance
work and his own earlier pioneering geologic
mapping in Tigray in 1968, he spent seven months
in 1991 and 1992 conducting initial field inves-
tigations that laid the groundwork for village
water projects. The second author moved to
Tigray four months after Tsegaye Hailu’s return
to the United States.

Although never funded as a single program,
the Framework has been the basis for UNICEF’s
and several other donors’ partial support. As
of 2000, all elements had been putin practice:
drilled and hand-dug wells, spring developments,
surface dams, and, finally, the TDA element of
sub-surface water storage.

The TDA element was the last to be under-
taken, perhaps because it was both the most
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innovative and the most difficult organization-
ally. Simply put, the Framework recognized that
storing drinking water in the ground is frequently
less costly and, at the same time, less susceptible
to pollution, than other technologies. In addi-
tion, there are many situations where no other
technology will work because there is no surface
or groundwater source within an economical
distance so that the only option is to restore

the traditional groundwater system. Both the
general and a more specific method of storing
rainwater underground ‘

were described in the b W
Framework.

In practice, as later
research showed, the
specific method was
unsuccessful because in
many areas of Tigray the
underlying rock forma-
tions are fractured and
the storage systems leak.
How groundwater stor-
age might be enhanced
was not well understood,
appeared to require
rassive amounts of .
labor that exceeded a
village’s collective action
capabilities, and might
well be a risky invest-
ment. Consequently,
the more traditional
elements of the Frame-
work were undertaken
first by government
agencies for drilled wells
and NGOs for hand-dug wells and springs devel-
opment, both suitable for small community
underrakings with some specially trained techni-
cal assistance. But the sub-surface element lan-
guished, even though in a few areas it was known
to be the only feasible technology.

In these areas, environmental degradation of
surface soil deposits, due to deforestation, over-
grazing, and inappropriate farming, had caused
severe erosion of the surface deposits that, at
some former time, had supported springs and
traditional hand-dug wells of great age. The
relation between the deposits and the point of
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These two women daily bike a three-mile round trip, carrying
water fromthe stream below to the village of Belebo on the mesa
above, When full, a water jug can weigh 40 pounds.

access varies, but in many cases rain fallingin a
small basin had naturally slowed down, infil-
trated into storage in the soils, and then slowly
percolated to the surface at a connected spring
or shallow well. In many sites, this ground-water
flow provided a year-round source of clean water.
After the surface soils were eroded and degraded,
however, they no longer held water, and the time
period after the rainy season during which the .
spring flowed or the well produced decreased
and, in many cases, ceased. This meant that
women sought water
from the only alternative
source: polluted lowland
perennial surface
streams.

Over the course
of several WSCG con-
sultancies in Tigray, we
found evidence that
villages had attempted to
address these situations
using their soil and water
conservation work. At the
request of the people in -
one area, the community
of Beleho, TDA, with the
assistance of the authors,
investigated the water
situation. The investiga-
tion used participatory
methods of research and
project design, which the
first author taught to the
TDA staffin class and
field exercises and im-
plemented through dia-

e

“ logue with various members of the community

over six continuous days.

The Case of Beleho, Phase I

Beleho is situated high on a plateau and has .
a population of approximately 1,200 people. Its
water supply had been good some thirty years
before but had deteriorated. The area where
rainfall recharges the water stored in the ground
is small, extending not more than one kilometer
over a slightly oblong “bowl,” tipped down with a
basalt lip at the low end where water runs out
and is underlain by solid basalt from which the
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soils have been highly eroded. At the time of the
investigation, the springs flowed for a short time
after the rains but dried up long before the next
rains. During the dry period, women, children
~with herd animals, and in many cases men, were
forced to walk some five kilometers to the river
fetch water. Because of the distance to the water,
men were reportedly finding it difficult ro con-
vince women from other villages to marry them.
The investigation identified a series of com-
munity efforts spanning some 30 years designed
to solve the water supply problem (Wolde-Georgts
1993). The community clearly understood the
causes of the problem and understood how the
problem might be solved. Some 20 years before,
one well-to-do man led and worked with several
women to build a stone wall at a narural dam
site, with the intention of catching rain runoff,
slowing it down enough so that it would drop its
sediment load and fill the space behind the wall,
thus reestablishing the “soil sponge” that misuse
had eroded. That first effort had some positive
effect and confirmed the people’s assessment of
the problem, but it was too small an intervention
at the basin. Small groups of men conducted
several other modest efforts, but these were even
less successful. Degradation continued. These
insufficient interventions confirmed that work-
ing rogether did not provide the necessary solu-
tion. As one man related the outcome:

We could not work together. We just fought
all the time about who was working and who

- was not. The work got nowhere, and there
was so much to do.

‘Subsequently, shortly after the war, represen-
tatives to the community meeting decided that
they had learned so much from their soil and
water conservation program, built up during the
war, that they would simply move that system to
the water-supply basin. They would do the work
needed, then move it back to the area they had
undertaken to terrace in agreement with the
local government leaders. Asked what the impor-
tancé of the program was, one person replied:

The teams of workers, and the trained
terrace designers gave us a plan. But the
most important was the standard of a day’s
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work. Having that allowed us to work
together without fighting,.

This work is a prime example of the strong effect
of simple time-management tools introduced by
the TPLF during the war. The community never
told the local government and did not try to

get recognition for the terraces built above the
dried-up springs. They simply did the work and
expressed pleasure with being able to do it on
their own.

Unfortunately, the project was not well
designed. The design used was that for small
terraces for soil conservation. Although it
stopped degradation in the upper partof the
basin, it was insufficient to store enough water
to restore the springs to their original state.

The people recognized this; they could see the
erosion continuing in the lower two-thirds of
the basin that comprised the majority of the
catchment and groundwater storage area.

It was at this juncture that the community
asked for help. The people knew that bigger
check-dams were needed, but they also knew the
designs for terraces were not strong enough for
a dam. Unfortunately, although this technology
is ancient and has been used over much of the
world (usually through check-dams, sand stor-
age dams or sand recharge dams, depending
on design and use), neither TDA or WSCG had
personnel skilled in this ancient technology.

TDA'’s report noted the importance of the
Soil and Water Conservation Program manage-
ment tools that enabled the community to work
together voluntarily and effectively. A proposal
was made to the regional government to consider
incorporating recharge structures into the pro-
gram. A hypothetical positive answer followed,
hypothetical because the technology had o be
demonstrated first.

Understanding their role in this collaborative
effort, WSCG professionals performed a literature
review and provided copies of all references to the
TDA library. With the literature “under their

-belts,” Jim Horner, a dam safety engineer and

WSCG president, and Mark Palumbo, a hydrolo-
gist, visited Tigray in 1994. Together with new
TDA water project staff and the second author,
they investigated other areas in Tigray where
similar dry-laid stone check-dams had been
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constructed, paying special attention to how the
sediment had accumulated and how the dams
had held up.

Based on this work, WSCG and TDA
produced a manual for locating, designing, and
constructing such dams in conjunction with
traditional springs and wells that had in the past
provided a good water supply but that had, due
to changes in the surface topology, deteriorated.
This came to be known as the TDA Recharge
Project and incorporated two stages. The first
would test the site with a check-dam treatment.
If that worked, and the traditional spring or well
was revitalized, then the spring or well would be
improved and protected from pollution with a
spring box or well cap and hand-pump. WSC
consultants provided basic training ro TDA staff.

However, this process took time and these
developments spanned a very critical transition
period after the war during which time the socio-
economic environment changed. The people were
diverted from their war-time and marginally
“post-wartime highs” of voluntary community
collective action. Increasing opportunities for
paid labor in public works construction pro-
grams, designed to build needed infrastructure
such as roads and larger dams, in which TDA
was a major investor, meant that fewer and fewer
person-days of free labor were available for the
community’s self-help collective action projects.
When TDA staff met regularly with the commu-
nity, they continued their demands for technical
designs that they could implement themselves
and assured TDA that the community would do
the work. The community may not have under-
stood the scope of the work needed to build the
larger check-dams as they had never built any-
thing like these structures. Additionally, tech-
nicians and other professionals may not have
provided information in a form that the rural
farmers could understand. Probably for these
reasons, when the rural water supply specialist
finally delivered tools and cement, the commu-
nity was unable to organize sufficient collective
action. Only a small amount of the work was
accomplished before the rains began and agri-
cultural activities took over.

Beleho and Beyond, Phase II
The community of Beleho is small. Without
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support from the local government or some
other institution or entity larger than itself, it
is unable to increase the size of its collective
action pool. Thus the situation required a
new institurional analysis of the development
environment to determine how the project
could be implemented.

A plan was forged by which a community
anywhere in the region could obtain TDA con-
sulting advice on recharge systems, built upon
the praise received for the Soil and Watet Con-
servation Program, reported in the earlier docu-
ment, and extensive discussion between TDA
and local government at three levels. It also
assessed the inadequacies of the private sector’
to deliver the needed inputs at reasonable costs.
If a TDA expert and community members
believed a design was feasible, the design could
be made, the collective action needed to actual-
ize could be estimated, and the community
could take the design to the local district gov-
ernment. Through this democratic process, the .
community could advocarte for a public works
project within the district. Once selected, the
district could budget from among its resources,
including cash grants from more tax-rich levels
of government, carefully targeted food-for-work
food aid, and donor funding, some from TDA.
TDA then could provide technical expertise, on-
site project management, and education in main-
tenance in addition to water, sanitation, and
hygiene education by TDA-trained community
health workers (CHWs).

By late 1997, the program had become estab-
lished institutionally, a process that illustrates
the points we wish to demonstrate regarding
institution-building. To succeed, the institution
had to be fully integrated with local governments,
the government water supply agency, and the
government agricultural agency. These entities

“assisted with local organizing, site selection, and

public works funding. The water resource tech-
nology appeared to work in many, if not all, of
the difficulc cases and was tested at an addi-
tional 12 sites during 1996-1997, thus strength-
ening the site selection methodology. The TDA
field staff increased in number and skill. Several
additional sites entered the second phase of the
TDA program with well and spring development.
WSCG’s anthropological, institutional,
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and engineering assistance and its seed funds
contributed directly to the development of this
program. It became the last piece of the com-
prehensive, although underfunded, Framework
of the rural water supply development program.
Although subsequent, post-1997 political
instability, including war with Eritrea, led to
institurional problems, a successful model had
been established.

Capacity Building: Strategies

We believe that what Bissell (1988) early
on called “capacity enhancement” and what
Paul (1987) early on called “capacity building”
is central to what success we have been able
to achieve in Tigray and will be central to the
notion of sustainable development in the
21st century.

Capacity building, as we define it, is the
process by which internal and external agents
of change work in partnership to increase the
socio-economic and managerial capabilities
of intended project or program beneficiaries.
Important indicators of capacity include ability
to invest financially in local initiatives, ability
to manage local projects, ability to create new
economic opportunities; and ability to build
upon village-based institutions. We believe that
capacity is built upon a foundation of ownership
with psychological investment as reflected in the
decision to invest one’s own resources.

Thus, alongside WSCG’s sector-specific
capacity building effort with TDA, the second
author assisted TDA to develop effective pro-
grams in health, education, training, and eco-
nomic development. Different development
strategies and management techniques were
developed for different efforts. Overall consoli-
dation, reorganization, and expansions were
carried out. But the primary actors have been
the members, directors and staff of TDA.
WSCG’s assistance followed the facilitative
model outlined above: suggesting alternative
ways to do things and emphasizing horizontal
connections among parts of TDA and among
TDA and the organizations and institutions in
its environment. All major decisions and under-
takings were made by TDA and the communities
in.need.

On the short side of the collaborative effort,
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WSCG never has been able to contribute much
financial support to the Ethiopian program,
beyond funds needed to support WSCG visiting
consultancs. Except for its negative effect on
WSCG's efforts to make a greater name for itself,
this situation has been unfortunate, but not
critical. Peaking at about 60 percent of its esti-
mated 1996 annual revenue of $10 million US,
TDA succeeded in attracting contributions from
members and supporters in Ethiopia, from
members abroad, and from major donors. TDA,
for example, became a direct contractor with
USAID. It had earned a reputation as being a
well-managed, efficiently controlled, and fiscally
effective organization.

WSCG’s limited capacity as a volunteer
association of primarily United States-based
professionals has also been a constraint. During
the late 1990s and early 2000s, WSCG was
unable to respond to some requests for overseas
consulting services in designing and building
small earth-filled irrigation dams. That WSCG
does not seek consulring fees, working primarily
through volunteers, has both upsides and
downsides. :

In Tigray, the collaborative capacity building
effort during the early 1990s led to a multiplicity
of TDA development initiatives beyond the water
program, including the following:

¢ Constructing schools and clinics, TDA
coordinarted with the regional, district, and com-
munity levels of local government, partnered
directly with the communiry/village (which must
contribute a share), and supplied as needed a
foreman and skilled workers.

e Improving the quality and gender
equity of education, TDA deployed Develop-
ment Agents (“DAs”, all Teacher Training
Institute graduates) to work with com-
munities, with the support of USAID. The
community members, assisted by the DA,
made strategic plans, applied for grants, and
implemented their own projects to improve
the education of their children. '

¢ Enhancing the management side of
capacity building, TDA began a consulting
service to make local professionals available
directly to communities at reasonable costs
until the private sector could provide the
same services.
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e TDA's five professional associations
supplemented the skills of TDA's staff.

Under the general umbrella of institution-
building and capacity-building, our approach
came to emphasize the following components,
some of which are still only partially realized:

e Regional development, at the level of the
province and below, with particular attention to
those at the district and community levels;

e Villager “psychological investment” and
project ownership, with (as it pertains ro water
resources) careful attention being paid to share
discribution systems;

¢ Local mechanisms for dispute resolution,
tied to both in-depth understandings of local
customs and national laws regarding natural
resources;

e Training, with a strong component on
“train-the-trainers” and (as it pertains to water
resources) skills aimed at operation, mainte-
nance, and repair;

e Projects leading to programs, couched
within an ecological paradigm, which avoid the
pitfalls of pilot and demonstration projects;

e Reliance on the baito (a participatory, local
council of representatives that helps decide both
social and political activities), to include signifi-
cant co-involvement of potential beneficiaries—
particularly women—in the planning, implemen-
tation, and evaluation processes;

e Sensitivity to technologies and strategies
which themselves are sensitive to environmental
enhancement and the avoidance of environmen-
tal degradation;

© Restudy of similar, previous programs
and projects in Ethiopia and elsewhere to deter-
mine what worked and what did not work. Pub-
lications and seminars of the Consortium for
Sustainable Village-Based Development, head-
quartered in Colorado, have enabled much of
this to occur (Consortium for Sustainable
Village-Based Development 1997).

One strategy WSCG continues to promote
involves a package of efforts that are evolving
toward market oriented, “consultative develop-
ment.” One of TDA’s development models
embodies this strategy. The package ideally
provides technical services to community-based
members in order to stimulate completely self-
reliant groups undertaking locally controlled
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and financed development. Today in Tigray,
village problem-solving capacities remain weak
in the areas of problem quantification and analy-
sis, the understanding of financing methods,
and the forging of necessary linkages with avail-
able private- and public-sector technological,
material, and financial resources. If fully applied,
we believe that many community-based TDA
members would undertake singular- or group-
based development activities, applying their own
resources, if they were able to engage such prob-
lem-solving skills. We proposed that TDA's devel-
opment officers, hired and primarily responsible
for implemenring the community-based educa-
tion project, might make these skills available on
a consulting basis, and at the same time provide
training in these techniques in order to facilitate
more widespread community-based development.
This mode of operation falls at the high end of
what we would term the “member participation
continuum.” It has yet ro be fully implemented.

The Issue of Where to
“Base” Sustainable Development

An important topic that has received less
attention than required, at least in the general
development literature, concerns where sustain-
able development activities should be “based.”
This is not a facilities or infrastructural ques-
tion, in the strictest sense, but rather a question
of concept. Is sustainable development to
be “based in” a community, a village, a zone or
region, a development agency, a local institution?
Is it to cross a wide spectrum?

One relatively early approach focused on
what were originally described as “development
zones,” a more recent spin-off being “enterprise
zones.” Most recently, the concept of “zone of
peace” has been introduced (Ramos-Horta
2005). To the degree o which influential mem-
bers of “zones” or “communities” can be empow-
ered, and in turn.can share their skills, localized
successes can be achieved. To the degree to which
“zones” or “communities” come simply to be
treated as “units” to be developed, failures likely
will be seen.
~ To be distinguished from community devel-
opment historically was “village development”
(Critchfield 1979). Unlike the community, which
could be a single village but in many instances
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was not, this approach focused on the village per
se. Certain projects, especially those involving
careful assessment of beneficiary-identified needs,
did succeed at the village level. However, when
“the village as a unit” became the primary subject
of development activities, successes were rare,
Still other approaches, not necessarily
mutually exclusive from those mentioned above,
have framed development in terms of the impe-
tus of external vs. internal agents of change.
For example, the Global Poverty Reduction Act,
devised using input from a wide variety of
sources during the 1980s, focused on bilateral
foreign aid offered by
the United States. Its
intent was to make the
récipients of such aid
more accountable and the
products of such aid more
measurable. In consulta-
tion with overseas leaders,
as well as representatives
of entities such as rural
women’s groups, one |
measurable target was
the under-age-five child
mortality rate, which
ideally is ro be brought
below 70 per 1,000 live
births by the year 2000.
Wichin what we
have termed the external
versus internal change
agent genre are those
approaches which are
agency-based, orat least
agency-driven. Many of
those funded by USAID
fall within the external .
category. The irrigation redevelopment project
which the first author worked on in Guyana as
early as 1980 was of this type, as were some of
those whose agency representatives he interviewed
in post-war Bosnia in the late 1990s. During this
same period several-authors reiterated thart for
development to succeed many parts of the insti-
tutional environment must function in concert
(Cohen 1995; Grindle and Hilderbrand 1995).
Judging from our work in Tigray, it is our
belief that sustainable development must be
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- The two authors met this priest while hiking near the Tigrayan
capital of Mekelle. He blessed them, while warning them not to step
* offthe main path, since land mines still were buried nearby.

“based” at several levels simultaneously and
must integrate the effective actions of the public,
private, and nonprofit sectors. The sectoral lines
are blurred. The levels are conceptual, and not
merely geographic or infrastructural entities,
and involve local, district, and regional councils,
as well as women’s committees. Because of what
we would term its “vertical and horizontal pen-

etration” and because of lessons learned from

working together with WSCG, TDA was able to
accomplish this better than an external NGO
alone, better than the private sector alone, and
better than the government alone. The notion
of simultaneity in the
context of community
water management is
independently supported
by the findings of a joint
team representing the
Society for Applied
Anthropology and the
Environmental Protec-
tion Agency (Society for
Applied Anthropology
2001).

Is it possible to pro-
vide a protocol or develop
avisual portrayal or
graphic of what pieces
must work together and
what will hold them
together? Is a theory per
se possible? We think the
answer is “not yet.” We
hope to eventually refine
our understanding, but
at this time what we
believe 1s needed is an
improved operational
definirion. The process entails an assessment
of the environment as a system, identifying key
institutions and organizations within it, and
analyzing why they are not working effectively
together. Further ethnographically based under-
standings of what constitute the correct domains
for ecologically responsive development are
needed. We think the water supply examples
demonstrate this process. It is a learning process,
though not the highly structured and staged one
originally proposed by David Korten in his clas-
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sic study (1980). It must be a continuous process
because the environment is changing continu-
ously and because errors occur both randomly
and systematically. We think it is similar to the
process by which effective private corporate enter-
prises and conscientious public enterprises assess
their constituents’ demands and seek the most
efficient methods of satisfying them, except more
fully informed by the values enumerated above.
Thus, where private enterprise is able and
willing, it is likely to be the most responsive and
economically efficient. Where government is able
and willing it may be the most equitable and best
able to deal with the “free-rider” problems asso-
ciated with public goods. Where neither of these
types of actors is willing or able, a special organi-
zation from a complementary sector may fill the
gap until profitability, sustainability, equity,
or another value comes to determine that the
program should be handed over. Almost always
collaboration is necessary to include the key
elements necessary for success, Understanding
the elements and how they may be encouraged
to work together through incentives, rules,
accountability, and responsiveness is the main
function of the process.

The Issue of Unsung Variables:
Time and Freedom

Capacity-building indeed is reliant on the
factors outlined above. But there are two more
factors that are essential, time and freedom.
These are difficult to conceprualize in the con-
text of sustainable development, and almost
impossible to measure. Even as we present them
here, we run the risk of being accused of being
“too idealistic” or “too cosmic.”

Capacity-building does not run by a clock.
It is not governed by the schedules imposed by
government agencies, NGOs, nor development
contracts. It also is not dictated time-wise
by project beneficiaries themselves. Capacity-
building occurs in fluid fashion. For this reason,
we are recommending that the projects we work
with in one sense be open-ended. This does not
mean abandoning planning and schedules; it
means being sensitive to the fact thart learning
and building relationships often does not occur
on schedule. When it does not, pushing ahead
and ignoring the problem is not usually benefi-
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cial. In terms of the diffusion of training oppor-
cunities from villagers trained by outsiders to
those eventually trained by insiders, this is par-
ticularly true. This “second-order training effect”
is contingent upon those initially trained having
the time to internalize the value of the process,
and to develop the motivation necessary to
impart what they have learned to others. Time
also is necessary so that those not interested or
capable can select themselves out. '

Freedom is essential to development in many
ways, of course, but we would like to addressone
dimension that easily overlooked: dispute resolu-
tion. Free people eventually design mechanisms
to settle disputes. Usually these mechanisms
involve some form of enforceable laws or other
local systems of rules, and thus the government
serves as regularor, forum creator, or facilitator,
but not lead actor. In order to resolve disputes
the rights of each party must be defined. When
people’s rights are well defined, certainty is
enhanced and perceived risk is reduced. Cer-
tainty is one of the main criteria for investment,
a key indicator of capacity. Relating this to water,
as water user associations are created and initial
disputes over small amounts of water are resolved,
the rights of association members are defined.
Information spreads, with others coming to feel
more confident in joining, and eventually in
making the investments necessary to harvest
more and more costly water, such as that
impounded by dams. Collective action of all
types is similar. The people of Beleho reminded
us that they needed work standards before they
could work rogether: A small step in terms of
rules but an important management tool.

Conclusions

The applied fieldwork that we conductred
in Tigray in conjunction with our Ethiopian
colleagues during the 1990s leads ro several
important, and quite simple, conclusions regard-
ing environmental preservation and conservation.

Environmental preservation and conservation
indeed can succeed within rural areas dominated
by “the poor.” In concert with governmental sup-
port, locally designed and implemented conserva-
tion efforts will work when conjoined with other
socio-economic initiatives. In Tigray soil and
water conservation activities, in concert with
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terracing, served as springboards upon which
other development iniriatives could be started.

A “piggy-backing” of efforts took place. Further-
more, NGOs have an important role to play in
education and faciliration, catalyzing pieces of the
puzzle into effective cooperative action. The pro-
cess of facilitative development depends on this.
Recent research by Petros (2005) indicates that an
increase of over 500% occurred in the number of
registered NGOs in Ethiopia during the late 1990s
and early 2000s, with over 250 now operative. It is
estimated that a higher percentage are being run
internally—rather than by external agents—than
ever before. It also is estimated that a higher per-
centage are focusing on sustainable development—
rather than temporary relief—than ever before.

In terms of communication strategies, we have
that information is transferred more easily hori-
zontally, that is, among peer agencies, programs,
and personnel, than vertically as among different
levels of a hierarchy. However, the “elite” must not
be bypassed communication-wise, even if the
program is being developed “from the grassroots
up.” We are concerned about changes currently
underway in central Ethiopian administrative
practices that do not bode well for the country as
awhole. If elites can be made effective in their
present leadership roles, informed by our par-
ticipatory values, then we will work with them
to thatend.

Capacity-building is essential to institution-
building, and that same institution-building is
essential to sustainable development. While

_remaining elusive to precise measurement, as
Harringron (1992) originally emphasized, sus-
tainability and capacity are dependent upon the
existence and cultivation of a well-managed
_resource network. Human resource and fiscal
resource development, while essential, cannot be
conducted at the exclusion of network develop-
ment (Van Arsdale 1985). The network must be
structured so that mechanisms for dispute
resolution can evolve. It must be strucrured so
that women have substantive, ongoing roles and
so that their contributions to the maintenance
of sustainable livelihoods are supported. It also

- must be structured so that useful written prod-
ucts, such as field manuals, can be incorporated.
That seven U.S.-based universities have agreed to
work with Mekelle University of Tigray in devel-
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“opment and capacity-building activities, begin-

ning in 2005, suggests that these principles are
now at work within one increasingly important
Echiopian educational institurion.

The development approach being used in
Tigray is still evolving. Since the split in the
TPLE, and the associated reform movement,
tremendous effort by many people and institu-
tions is once again going into building effective
networks. We are, therefore, only able to address
or critique certain of the intended outcomes.
Important elements being tried derive from
earlier Integrated Rural Development and
Counterpart Development models, as well as the
concept of facilirative development (discussed.
above). While a formal theory encompassing
these is not in place, the future development of
an empirically driven “grounded theory” might
be possible.

The TDA program outlined in this article
mighe serve as a model. The ecological paradigm
is thus subsumed, although often not explicitly
discussed by villagers. Bringing the local mem-
bers into the decision-making process fosters
participatory democracy, one of TDA’s principles
and a common element in successful develop-
ment efforts. Encouraging TDA members to
undertake their own local development acrivities
stimulates a struggle as important as the one by
which the feudal and centralized regimes of the
Ethiopian past have been overthrown. The cur-
rent struggle, equally revolutionary and equally
difficult, is this time aimed against paternalism
and dependency. To the degree to which Erhio-
pian expatriates and refugees can be reincorpo-
rated back into this struggle, with their expertise
being tapped, gains also will be realized. Current
local leaders understand these and other cultur-
ally embedded concepts beyond our knowledge.
Making such concepts work on the ground, as
the political leaders know only too well, takes a
great deal of ingenuity, perseverance, and luck.
Time also is essential, but for fragile democracies
in poor countries this usually is not in great
supply. Getting it right early affords a premium.
New strategies for getting the right pieces lined
up efficiently with the right “glue” and “lubricant”
are valuable. O
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Notes

1. Portions of this article, now updated, are
based extensively upon two earlier papers, one by
M. Wray Witten and Peter W. Van Arsdale (1993)
and the other by Tsegaye Hailu, Tsegay Wolde-
Georgis, and Peter W, Van Arsdale (1994).

2. Peter W. Van Arsdale’s Ph.D. was awarded in
1975 by the Deparrment of Anthropology of the
University of Colorado at Boulder. Through early
1996 he served as Denver, Colorado, USA liaison
for Tigray for the Water and Sanitation Consul-
tancy Group (WSCG). He is a senior lecturer in
the Graduate School of International Studies at
the University of Denver, having retired in 2003
as the director of program evaluation at the
Colorado Mental Health Institure at Fort Logan,
Denver, Colorado. He is trained as an applied
cultural and medical anthropologist and can

be reached at the University of Denver, Graduate
School of International Studies, Cherrington
Hall, Room 102-G, Denver, Colorado, 80208 USA.
His telephone number is 303-871-3281 and his
e-mail is pvanarsd @du.edu.

3. M. Wray Witten’s J.D.( Juris Doctor) degree was
awarded by the School of Law of the University
of Colorado at Boulder in 1979. He also holds an
M.P.A. degree that was awarded by the Graduate
School of Public Affairs of the University of
Colorado at Denver in 1991. Through 1997 he
served as Tigray-based representative for the
Water and Sanitation Consultancy Group of
Denver, Colorado, USA (WSCG). He also served
as consultant to the Tigray Development Associ-
ation (TDA) and, subsequently, participated in
the development of Mekelle University while
working in Ethiopia. He is a former visiting
lecturer at Princeton University and start-up
dean of the Mekelle University Faculty of Law
and is trained as a water resource development
attorney and public administration educator. He
can be reached at his home office, 28 Thomson
Street, Aberdeen AB25 2QQ, Scotland, United
Kingdom.Histelephonenumberis[0044}(0)1224-
658846 and his e-mail is wrayw2@yahoo.com.

4. As Christoph Rahbany (1996:1-2) correctly
points out in his critique, neoclassical economic
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thoughr accommodates a complete and inter-
nally coherent version of sustainable develop-
ment theory.

[Neoclassical theory] asserts that
development occurs simultaneously with
economic growth ... It is fundamental to
this capitalist conception that development
requires massive infrastructure improvements -
to provide maximum access to markets. Such
infrastruccure projects have craditionally
included hydroelectric dams, conventional
electrification projects. ... As countries are
provided the capital to industrialize a la the
Post Industrial West, their take-off into the
development fold is inevitable.

Our disagreement with the neoclassical para-
digm, however, does not say that the economic
costs of environmental change should not be
addressed; indeed they must (Smil 1996). A recent
incisive critique of the neoclassical approach has
been provided by Thomas-Slayter (2003).

References Cited
Albertson, Maurice L.

- 1993 “Prospectus for an International

Conference on Sustainable Village-Based
Development.” Unpublished manuscript,
Department of Engineering, Colorado
State University, Fort Collins, Colorado.

]

Bissell, Richard :

1988 “A Brief History of Development.” Lecture
presented at the Institute of International
Education/Society for International
Development (Rocky Mountain Chapter),
Denver, Colorado, September 19, 1988.

Cohen, John M.

1995 “Capacity Building in the Public Sector:
A Focused Framework for Analysis and
Action.” International Review of Administra-
tive Sciences 61:407-422.

Counts, Alex

1996 Comments of Alex Counts, an executive
of CARE (Cooperative for American Relief
Everywhere) and formerly of The Grameen
Bank of Bangladesh offering banking for
the poor. The remarks were recorded ver-

The Applicd Anthropotogist



batim by Peter W. Van Arsdale in Denver,
Colorado, USA, at the Seminar on Inter-
national Development and Microfinance
at the Graduate School of Internarional
Studies of the University of Denver on
May 15, 1996.

Critchfield, Richard
1979 “Revolution of the Village.” Human
Bebavior (May): 18-27.

Consortium for Sustainable Village-Based

Development (CSVBD)

1997 “CSVBD: An Expanding International
Network Stage.” SVBD Connection
(Consortium for Sustainable Village-

" Based Development, in collaboration with
Colorado State University), February
1997:1-2.

Grindle, Merilee S. and Mary E. Hilderbrand

1995 “Building Sustainable Capacity in the
Public Sector: What Can Be Done?” -
Public Administration and Development
15:441-463.

Hailu, Tsegaye, Tsegay Wolde-Georgis, and Peter

W. Van Arsdale

1994 “Resource Depletion, Famine, and
Refugees in Tigray.” In African Refugees:
Development Aid, and Repatriation. Edited by
Howard Adelman and John Sorenson. Pages
21-41. Boulder, Colorado: Westview Press.

Harrington, L.W.
1992 “Measuring Sustainability.” Journal
. of Farming Systems Research-Extension

3 (1): 1-20.

Horner, Jim

1995 Comments of Jim Horner, president of the
Water and Sanitation Consultancy Group,
recorded verbatim by Peter W. Van Arsdale
at the Seminar on Water Resource Devel-
opment in Africa sponsored by the Water
and Sanitation Consultancy Group of
Denver, Colorado, and held in Lakewood,
Colorado, USA, on October 5, 1995.

The Applied Anthiropologist

"Korten, David C.

1980 “Community Organization and Rural
Development: A Learning Process
Approach.” Public Administration Review
40 (5): 480-511.

Lang, Gottfried O.
1973 “Conditions for Development in Asmat

[Irian].” Bulletin of West Irian Development
2(1): 38-61.

Macauley, Molly K.

1993 “In Pursuit of a Sustainable Space
Environment: Economic Issues in
Regulating Space Debris.” Resources 112 -
(Summer 1993): 12-16.

Nash, June

1981 “Ethnographic Aspects of the World

Capitalist System.” Annual Review of
Antbropology 10:393-423,

Okumu, Wafula

2003 “Humanitarian International NGOs
[Non-governmental Oranizations] and
African Conflicts.” In Mitigating Conflict:
The Role of NGOs [Non-governmental
Oranizations]. Edited by Henry F. Carey
and Oliver P. Richmond. Pages 120-137.
London: Frank Cass Publisher,

Paul, Samuel
1987 Community Participation in Development
- Projects: The World Bank Experience.”

World Bank Discussion Papers, No. 6.
Washington: The International Bank for
Reconstruction and Development.

Petros, Tsilat

2005 “Challenges Facing Ethiopian Non-
governmental Organizations (NGOs).”
Paper presented at the 25th Annual
Meeting of the High Plains Society for -
Applied Anthropology, Estes Park,
Colorado, April 22-24, 2005.

Preston, Lewis T.

1993 “Poverty Reduction as the Prime Objective
of the World Bank.” Lewis T. Preston,
quoted as president of The World Bank in

Vol. 26, No. 1, Spring 2006 79




Getting Results: The World Bank’s Agenda for
Improving Development Effectiveness. Page 1.
Washington: The International Bank for
Reconstruction and Development.

Rahbany, Christoph

1996 “Is the World Bank Interested in
Sustainable Development?” Unpublished
manuscript, Graduate School of
Internarional Studies, University of
Denver, Denver, Colorado.

Ramos-Horta, Jose

2005 Personal communication with Peter W.
Van Arsdale by East Timorese Nobel Peace
Prize laureate Jose Ramos-Horta, Denver,
Colorado, March 4, 2005.

Scott, Catherine 'V,

1995 Gender and Development: Rethinking
Modernization and Dependency Theory.
Boulder, Colorado: Lynne Rienner
Publishers.

Smil, Vaclav

1996 “Environmental Problems in China:
Estimates of Economic Costs.” East-West -
Center Special Reports 5. Honolulu, Hawaii:
East-West Center.

Society for Applied Anthropology

2001 Community Participationin Watershed Maage-
ment, Series in Environmental Anthropology.
Oklahoma City, Oklahoma: Society for
Applied Anthropology.

Swantz, Marja-Liisa

1995 “Embracing Economies of Women: Paths
to Sustainable Livelihoods.” Development
1995(3): 27-29.

Thomas-Slayter, Barbara P.

2003 Southern Exposure: International
Development and the Global South in
the Twenty-First Century. Bloomfield,
Connecticut: Kumarian Press.

80 Val, 26, No. 1, Spring 2006

Van Arsdale, Peter W.

1975 Perspectives on Development in Asmat.
Hastings, Nebraska and Agats, Indonesia:
Crosier Press.

1985 “Engineering and Anthropology in
International Development Projects:
Dealing with Third-Order Scarcities.” High
Plains Applied Anthropologist 5(2): 6-9.

1993 “A Brief History of Development: An
\ Applied Anthropologist’s Perspective.”
High Plains Applied Anthropologist 13(2):
47-51.

Water and Sanitation Consultancy Group

1991 Tigray Water Resources Development
Program Proposal. Prepared for the Tigray
Development Association. Water and
Sanitation Consultancy Group (WSCG),
Denver, Colorado.

Witten, M. Wray
1990 “Institutional Failure in the Water and
Sanitation Decade.” Colorado Journal of

International Environmental Law and Policy
2:277-294.

Witten, M. Wray and Peter W. Van Arsdale

1993 “Building the Institutional and
Organizational Capacities of the Tigray
Development Association in Ethiopia.”
Paper presented at the International
Conference on Sustainable Village-Based
Development, Fort Collins, Colorado,
September 25-30, 1993.

Wolde-Georgis, Tsegay
1993 “Survival Strategies and Coping Mechan-
isms of Peasants to Famine: The Case of
" Tigray, Ethiopia.” Unpublished doctoral
dissertation, Graduate School of Inter-
national Studies, University of Denver,
Denver, Colorado.

The Applied Antlropologist



BOOK REVIEW SECTION

The Applied Anthrapologist

On Bullshit

By Harry G. Frankfurt

ON BULLSHIT
Harry G. Frankfurt

A multi-review treatment by
Lawrence F. Van Horn
Pennie L. Magee

Barbara L. Scott

Lol. 26, No. 1, Spring 2006

81




On Bullshit!
By Harry G. Frankfurt?

Introduced and Reviewed by Lawrence F. Van Horn®

arry Frankfurt never responded to
Hmy e-mail inviting him to participate

in a multi-review treatment of his
book On Bullshit. So my fellow reviewers and I
decided to inaugurate a review-essay section
in The Applied Antbropologist to appear from
time to time. The idea is not only to indicate
and evaluate the contents of a book, but also
to express opinions freely about its anthropo-
logical context.

The anthropologist Carleton Coon (1904~

1981) remarks that

in the academic world ... people will express
much more awe and admiration for some-
thing complicated which they do not quite
understand than for something simple and
clear (Coon 1980:12).

Although Coon does not use the term bullshit,
he certainly points to it as that which academics
seemingly admire. We learn from Harry Frank-
furt that traits of bullshit include slovenly crafts-
manship (p. 23), lack of care in word choices
(p. 31), and misrepresentation of thoughts and
ideas (p. 12) to the extent that the person com-
mitting bullshit “misrepresents whatever he {or
she] is talking about” (p. 13). Bullshit falls short
of lying (p. 27) but “does not contribute to the
purpose it purports to serve” (p. 43). Bullshit is
pleonastic (p. 6) in that it is redundant, with more
words being used than needed ro express ideas.

Bullshit reflects an “indifference to how
things really are,” which Harry Frankfurt regards
as “the essence of bullshit” (p.34). Frankfurt
considers committing bullshit to be worse than
lying because to lie one must have an idea of
what is true and then deviate from it (p. 46).
Bullshit, “unconstrained by a concern with
truth” (p. 38), considers not what is true, but
only what is necessary to put forth the person’s
“enterprise” (p.54) and “purpose” (p. 56) by way
of self-promotion. To Frankfurt, “bullshitis a
grearer enemy of the truth than lies are” (p. 61).
Part of “the essence of bullshit is not thatit is
false but that it is phony (p.47, italics Frankfurt’s).

&2 ’
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The prime motivation for bullshit appears to
be self-promotion for self-aggrandizement. And
that may have something to do with Frankfurt’s
observation that “one of the most salient features
of our culture is that there is so much bullshit”
(p. 1). Why is American culture so full of bull-
shit? Does it relate to what David Callahan calls
The Cheating Culture in his book of that title, which
is subtitled Why More Americans Are Doing Wrong
to Get Ahead (2004)? We can only raise the ques-
tion here. But when you are subjected to bullshft,
do you not feel cheated? The writer of bullshit
cares not to think logically and to speak straight-
forwardly to promote, in our case for the benefit
of all concerned, simple and clear anthropology.

Frankfurt speaks fleetingly of bull sessions
versus hen sessions (pp. 34-35). The latter refer to a
“particular kind of informal conversation afnong
females” that by implication are for real and are
serious (pp. 35-36). The former

is in a certain respect not “for real” ...
[because] the participants try out various
thoughts and atritudes in order to see how it
feels ro hear themselves saying such things
and in order to discover how others respond.
.. [And] it is understood by everyone in a bull
session that the statements people make do
not necessarily reveal what they really
believe” (pp. 35-36).

While hen sessions appear to be gender specific,
according to Frankfurt, both men and women
do enter into bull sessions. And the bullshit that
he analyzes is of both genders. The question of
whether men and women might bullshit differ-
ently is not raised. Works such as those of John
Gray (1992) and Deborah Tannen (1990, 1993a,b,
1994, 2004), for example, indicate that there are
gender differences in communication patterns.
Again we can only raise the question of possible
gender differences in bullshit Is there a differ-
ence between bullshit, generated by men, and
cowshit, generated by women? Or is it all bullshit?
Eicher way, anthropology would be better served
without it. O
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On Bullshit’
By Harry G. Frankfurt?
Reviewed by Pennie L. Magee®

There is a deliciously guilty pleasure in
owning this book. Small in size (4 inches
by 6 inches) and short in length (67 lictle
pages), it fits nicely inside a purse or a briefcase.
Democratically priced at $9.95 and published

in cloth, it offers one the choice of a red cover

or black or beige ones. Together, these features
directly affect how one feels about toting a
serious book with the pungent title of On Bullshit.

It looks harmless, if charmingly old-fash-
ioned, and one can quickly slip it under a stack
of papers if caught unawares. How many times

~we have all left a public event, watched a speech
on television, or sat through a workshop, and
muttered savagely under our breath, “cthat was
total bullshit”? Yet, most of us are reluctant to be
seen actually carrying a book that has the word
bullshit printed proudly on its cover. But we as
anthropologists have much to gain by reading
this book.

Harry Frankfurt argues that American cul-
ture is full of bullshit. Perhaps because bullshic
is ubiquitous, we have no theory of bullshit, no
way to define what it is, no reason why it exists,
or explanation about whar its function is. He sets
out to provide a framework for a theory. In true
philosopher’s fashion, Frankfurt walks the
reader through various arguments in logic to
arrive at what truly constitutes bullshit. By way
of illustration, Frankfurt offers us a recounting
of an incident between the philosopher Ludwig
Wittgenstein (1889-1951) and a friend, Fania
Pascal. Wittgenstein seems to have had a partic-
ularly well-honed sensibility regarding what he
considered to be bullshit. Pascal writes, “I had my
tonsils out and was in the Evelyn Nursing Home
feeling sorry for myself. Wittgenstein called. I
croaked: ‘I feel just like a dog that has been run
over.” He was disgusted: ‘You don’t know what a
dog that has been run over feels like’” (p. 24).

Frankfurt goes on to tease out the various
subtleties of what Wittgenstein meant by his
remark. He concludes that Wittgenstein objected
to Pascal’s metaphor because

her statement is grounded neither in a belief
that it is true nor, as a lie must be, in a belief
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that is not true. It is just this lack of connection to
a concern with truth—this indifference to how
things really are—that I regard as of the essence of
bullshit (pp. 33-34, italics mine).

Frankfurt elaborates on the nature of
bullshir this way: :

Since bullshit need not be false, it differs
from lies in its misrepresentational intent.
The bullshitter may not deceive us, or even
intend to do so, either about the facts or
about what he takes the facts to be. What he
does necessarily attempt to deceive us about
is his enterprise. His only indispensably distinct
characteristic is that in a certain way he misrep-
resents what be is up to” (p. 54, italics mine).

But why should we care about bullshit? For
surely it is insignificant compared to lying.
Frankfurt disagrees. Here is how he sees liars,
truthtellers, and bullshitters:

Someone who lies and someone who tells

the truth are playing on opposite sides, so to
speak, in the same game. Each responds to the
facts as he understands them, although the
response of the one is guided by the authority
of the truth, while the response of the other
defies that authoriry’and refuses to meet its
demands. The bullshitrer ignores these
demands altogether. He does not reject the
authority of the truth, as the liar does, and
oppose himself to it. He pays no attention to it
at all. By virtue of this, bullshit is a greater
enemy of the truth than lies are (pp. 60-61).

Thus Frankfurt views bullshit as far from harm-
less. If we accept his argument, then we would
each do well to examine our own tendencies to
bullshit. Using Frankfurt’s definition of bullshit,
what sort of examples can we find in our work as
anthropologists? Certainly we have all commit-
ted the act of bullshitting as he elaborates here:

Bullshit is unavoidable whenever circum-
stances require someone to talk without know-
ing what he is talking about. Thus, the pro-
duction of bullshit is stimulated whenever a
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person’s obligations or opportunities to speak
about some topic exceed his knowledge of the
facts that are relevant to that topic (p. 63).

I leave it to the reader to compile his or her own
list of situations in which he or she has spoken
on a topic far beyond the scope of personal
expertise and fallen into the bullshit trap.

Could we also argue that we are all in danger
of bullshitting every time we write an academic
article? Writing in academic code is rewarded,
while writing simply and clearly is not. What does
it mean to be able to write in code? It means that
the writer can present him or herself to a finely
defined audience in such a way that he or she will
appear to have rhe right to also belong to that
insular community.

We are thus predisposed ro bullshit our way
through some of our writing. We may present
our research in a way that will be accepted, not
necessarily in the way that reflects the truth of
the research experience. This is not to say that we
falsify the data, not at all. Rather it is a question
of presenting an argument in a way that will
achieve something—recognition, a promotion,
acceptance, perhaps—independently of the
relevance of the actual research

Or we may select a research topic not because
we are drawn to its inherent value, but because
the funding is available for it, or it is a sexy topic.
Here we are truly in danger of committing bull-
shit, for there is no connection to one’s core integ-
rity when one develops the necessary relationships,
carry out the research, and present the dataand
conclusions.

Another way in which we can commit bull-
shit according to Frankfurt’s parameters is by
falling prey to the skeptic belief that reality is
ultimately unknowable. We then resort to writ-
ing about ourselves and our personal experiences
as researchers and as anthropologists. We have
all witnessed the proliferation of personal narra-
tive as a result of deconstruction theory. In some
cases, the new writing opened up new possibili-
ties for thinking about how and why we do our
work, and what it means to those we research. In
a good number of cases, however, the new writing
should never have been published, based as it was
neither on merit nor on literary talent. Rather, it
was confessional writing whose main focus was
the effort to be sincere.
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Frankfurc succinctly summarizes his view on
sincerity:

There is nothing in theory, and certainly
nothing in experience, to support the
extraordinary judgment that it is the truth
about himself that is the easiest for a person
to know. ... Our natures are, indeed, elusively
insubstantial—notoriously less stable and
less inherent than the natures of other
things. And insofar as this is the case,
sincerity itself is bullshit (p. 67).

[ wonder how much of our academic writing
would survive if we truly applied Frankfurt’s
logic to it. If we were to eliminate writing that is
bullshit because it is written in code; exceeds our
area of expertise; is written for purposes other
than to accurately represent an aspect of knowl-
edge; or is merely sincere, would we have any-
thing lefr?

On Bullshit is worth reading more than once.
Whether one agrees with Frankfurt’s point of
view Or not, one comes away with a clearer sense
of where the pitfalls are. And he deserves the
highest accolades for finding a way to end a book
dissecting the nature of bullshit with the word
itself—bullshit. O

Notes

1. Princeton, New Jersey: Princeton University
Press, 2005. 67 pages, no chaprers, no index, no
illustrations, footnotes including bibliographic
footnotes, about the author. Cloth, $9.95 U.S.

2. Harry G. Frankfurt obtained his Ph.D. in
philosophy in 1954 from The Johns Hopkins
University. He is a moral philosopher and a
professor of philosophy emeritus at Princeton.
He may be contacted through the Department
of Philosophy, Princeton University, Princeton,
New Jersey (NJ) 08544 USA. His e-mail address
is fraharg@princeton.edu, and his telephone
number is 609-497-6409.

3. Pennie L. Magee’s 1990 Ph.D. in anthropology
is from the University of Florida. She is an
independent scholar and may be contacted by
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On Bullshit!

By Harry G. Frankfurt®
Reviewed by Barbara L. Scott?

form essay On Bullshit offers a glimmering

new facer on the subject of misrepresenta-
tion. But his most pithy observation falls on the
second ro last page:

E ach page of Harry G. Frankfurt’s book-

As conscious beings, we exist only in
response to other things, and we cannot
know ourselves at all without knowing
them. Our natures are, indeed, elusively
insubstantial—notoriously less stable
and less inherent than the natures of
other things (p. 66).

This explains why, in my profession as an
editor, I see so much writing that reflects inco-
herent thinking. Most of us don’t know ourselves.
Even fewer possess a viable worldview. How can
it be possible to convey one’s thoughts when
they are so murky and slippery? Since we’re on
such shaky ground in terms of who we are, is
it any wonder we make up stories to create a
more flatrering self-image, as reflected back to
us from others?

Such a need to burnish our own image by
impressing others extends from the spoken word
to the written one. Most academicians will admit
to falling into patterns of convoluted writing—
where one heavily laden subject might be required
to haul a train’s length of noun, verb, and adjec-
tive strings. So accustomed are they to resorting
to their argot, that they completely forget what
it means to communicate clearly. They write
for fellow academicians, presupposing a jargon
fluency in what compares to a secret handshake.
Consequently, they seldom gain a wider, main-
stream audience, as Darby Stapp pointed out in
his essay last issue (though I might argue with his
title, “It’s What We Write, Not How We Write”).
And the poor reader, unless s/he is obliged to
decipher the material for study or research (or
for editing), is neither willing nor able to pin
these writers accountable for their statements,
since that reader is not actually able to untwine
the bombast. “Baffle 'em with bullshit,” we say
here in the West; and the higher and deeper it’s
piled, the better.

Perhaps we can blame our academic system
for churning out such writers. Students are
seldom raught the skills of critical thinking and
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analyrical writing. Still, there are degrees of
misrepresenting oneself in writing or otherwise,
which Frankfurt discusses as the notion of
“carefully wrought bullshit,”

... which involves a certain inner strain.
The thoughtful attention to detail requires
discipline and objectivity. ... However stu-
diously and conscientiously the bullshitter
proceeds, it remains true that he is also
trying to get away with something (pp. 22-23).

\ Frankfurt methodically differentiates the
bullshitter from the liar. The lar knows the
truth but

defies that authority and refuses to meet

its demands. The bullshitter ignores these
demands altogether. He does not reject the
authority of the truth, as the liar does, and
oppose himself to it. He pays no attention to
it at all. By virtue of this, bullshit is a greater
enemy of the truth than lies are (p.61).

The author goes to meticulous lengths
merely to define bullshit and bull. He painstak-
ingly deconstructs Max Black’s definition of
humbug from The Prevalence of Humbug (1985),
which follows:

Deceptive misrepresentation short of lying,
especially by pretentious word or deed, of
somebody’s own thoughts, feelings, or
attitudes (p. 6).

From that point, Frankfurt gets to the mear
of what it means to misrepresent one’s self, as
only a perspicacious moral philosopher can.

The result of his work is that he managed to
make me feel even more guilty-than I already did
for telling a lie when I was asked a point-blank

- question about my degree. Our esteemed editor-

in-chief, Larry Van Horn, managed to reach me
on my cell phone one day last fall as I was walk-
ing my dog in Taos. He asked, “What is your
highest degree, school awarding it, year awarded,
and discipline?” No one had ever before called

. into question my academic background when

entrusting me with editing their work. Caught
unprepared—and cognizant of the fact that my
job is to edit Ph.D.s—I was too ashamed to say

I never received one. I studied political science at
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the University of Colorado at Boulder but was
forced to drop out because my parents (who
made too much money for me to qualify for
financial aid) did not believe a college education
was necessary, and I soon ran out of funds. I
took it up as a mission to become self-educated—
reading, writing, and researching on my own
terms—not having had the luxury of a formal
education, In 1991, I self-published Threshold of
the Millennium, a Worldview Journal, and for the
last 14 years have used its pages to write and
reflect on global events from politics to religion
and from technology to anthropology. Now, 28
years after leaving the University of Colorado,

I am enrolled at the University of New Mexico
at Taos—this term studying philosophy with
author Mirabai Starr, and Latin and linguistics
with Larry Torres, a gifted linguist—fulfilling

a lifelong dream of building an educational
foundarion that can only be achieved by
pressing oneself through the gristmill of our
collegiate system.

So, according to Frankfurt, I wasn’t bull-
shirting when I told Larry Van Horn 1 had a B.A.
in political science. I knew the truth, and my
shame put me in opposition to it. I was lying.
Telling a lie is reprehensible. But revealing that
you told a lie is excruciating. Perhaps that’s why
so few of us are willing to do it. And that reluctance
inevitably requires a series of subsequent lies,
the agony to which Iam not willing to subject
myself. So within these pages, my lie is publicly
confessed before I am compelled to repeat it. As
the author warns us, systematic lying “involves
not merely producing one instance of bullshit; it
involves a program of producing bullshit to what-
ever extent the circumstances require” (p. 51).

I hope my work editing the fall issue of
The Applied Anthropologist, and laying out this one,
will not be diminished by this admission. I ask
that my abiliries stand on their own merits,
without being subjected to a standard that can
only be qualified by a piece of paper I did not
have the opportunity-to receive.

Frankfurt’s four-by-six book of 67 pages—
small by any standard—holds enormous truths.
Because of his careful examination of lying
versus bullshitting, I was able to come to terms
with the reason I had lied and to separate myself
from feeling like a true liar:

The mode of creativity upon which
. [bullshitting] relies is less analytical and
less deliberative than that which is mobilized
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in lying. It is more expansive and indepen-
dent, with more spacious opportunities for
improvisation, color, and imaginative

play (p. 51).

So even though I told a lie, I really cannot
claim that I am a liar, because my lie was not a
systematic approach but rather a defense. My error
taught me an important lesson, and, thankfully,
Harry G. Frankfurt’s book illuminated it. O
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philosophy in 1954 from The Johns Hopkins
University, He is a moral philosopher and a
professor of philosophy emeritus at Princeton.
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3. Barbara L. Scott attended the University of
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Obstacles to Reconciliation: Can Indigenous and Non-Indigenous
Australians Be Reconciled?”

Cara Paddle?

Abstract

Reconciliation is a current movement in Australia that seeks to improve the relationship between indigenous
and non-indigenous Australians, improve the living conditions of indigenous Australians, and to apologize for
past wrongs done to them. This movement, breaking the tradition of prejudice and marginalization of Native
Australians, is making buge strides, but it also faces disunity, fragmentation, and the Australian government’s
lack of commitment to the process and to indigenous concerns.

Introduction

n recent years, a movement to reconcile

Native Australians and the descendants

of European colonial settlers (or, indeed,
all non-indigenous Australians) has gained
momentum in Australia. The reasons for this
movement are the current third-world living
conditions and economic disadvantages of
indigenous Australians, as well as the nation’s
sordid history of European Australian privilege,
oppression of Native Australians-and consequent
culrural genocide.

Reconciliation by these two populations
and an improvement of conditions for indigenous
people is essential if Australians are to “move on
together at peace with ourselves” (Gordon 2001:
135). At an indigenous level, the need for reconcili-
ation is apparent in the cultural themes depicted
in contemporary art and storytelling and during
the interpretive nature walks given by guides at
Aboriginal cultural centers (Van Horn 2006).
Approaches to reconciliation are many, but the
movement faces the critical problems of disunity,
fragmentation, and the Australian government’s
unwillingness to make reconciliation a priority
or to adequately listen to the concerns expressed
by Native Australians. These obstacles must be
surmounted if the Reconciliation Movement is to
succeed and Australia is to move on from a legacy
of marginalizing its own people, and from the
“cultural and social genocide still happening in
Australia today” (Heiss 2006).

History of Indigenous/
Non-Indigenous Relatons

In order to understand the problems inher-
ent in the Reconciliation Movement, and also
what is at stake, it is imperative to understand
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the history of relations berween indigenous and
non-indigenous Australians. Indigenous Austra-
lians are a group comprised of both Aboriginals
and Torres Strait Islanders (the people inhabit-
ing the Torres Strait Islands, which lie between
Australia and New Guinea). When Captain
James Cook (1728-1779) first stumbled upon
Australia in 1770, the population numbered
approximately 750, 000 (Mellor and Bretherton
2003:37). Despite this, the newly discovered con-
tinent was said to be terra nullius, which, as a legal
doctrine, stated that Aboriginal populations were
not “socially advanced” enough to have any claim
to the land (Mclntosh 2000:17). As a result of
this doctrine, Aboriginal tribes and Torres Strait
Islanders were not viewed as sovereign nations
and a treaty was never made with them. All

land belonged to the British Crown and could be
settled and taken from indigenous populations
with impunity. / ‘ '

Due to mistreatment, disease, and massacre,
the population of indigenous Australians was
reduced to 25 percent of its former numbers by
1900 (McIntosh 2000:18). Beginning in 1910, a
policy began of taking Aboriginal children from

- their families (memorialized in the film, Rabbit-

Proof Fence), especially racially mixed children.
These “stolen generations” of children were raised
in institurions and in European Australian foster
families with the express goal of erasing their

- aboriginality (Australians for Native Title and

Reconciliation 2005). This policy continued

until 1970 (Heiss 2006), with 45,000 to 55,000

aboriginal children being removed in order to

“{wipe] out indigenous families, communities,

and culcures” Mellor and Bretherton 2003:46).
Today, Indigenous Australians make up

2 percent of Australia’s population and own or
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control about 16 percent of the land. Living
conditions of Native Australians resemble those
of the world’s poorest countries. Life expectancy
of indigenous men and women is 20 years shorter
than that of their non-indigenous counterparts,
and their babies are twice as likely to be of low
birth weight. Additionally, indigenous Aus-
tralians are 11 times more likely to be impris-
oned than non-indigenous Australians, make
approximately $221 per week less than the mean
weekly income of the rest of the population, and
experience higher rates of unemployment and
employment in low-income and low-level jobs.
Aboriginal children experience a lower rate of
participation in the educarion system, are under-
represented in higher education, and 84 percent
of children (as opposed to 45 percent of non-
indigenous children) read below grade-level.
Many indigenous persons, especially in remote
areas, have inadequate housing, water, electricity,
and sewerage, which coritributes to the much
higher hospitalization rates of Native Australians
and a rate of communicable disease that is five to
ten times higher than thar of the general popu-
lation (Commonwealth of Australia 2004b).

Reform and Reconciliation

‘Indigenous fortunes began to change in
the 1960s,'and although civil rights movements
based on non-violent protests had been present
earlier (Heiss 2006), the Reconciliation Movement
bégan in earnest in the early 1990s. An impor-
tant change in legislation relating to Indigenous
Australians occurred in 1967, when a national
referendum finally gave Australian citizenship to
Aborigines and Torres Strait Islanders. Before
the passing of the referendum, which gained the
support of almost 90 percent of Australia’s popu-
lation, Native Australians were under the juris-
diction of state and local governments (Gordon
2001:24-25). Aboriginal affairs now came under
federal legislature (Merlan 2005:482), but in
spite of this, little changed for indigenous pop-
ulations, as the federal government “responded
as if the vote had been overwhelmingly ‘no’”
(Gordon 2001:24-5). Three years later, in 1970,
Prime Minister Gough Whitlam proposed a land
reform scheme in which Native Australian popu-
lations would have the power to determine their
own futures on their own lands and would not
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be expected to give that land up for the so-called
common good. Unfortunately, conservative Euro-
pean Australians opposed the idea and nothing
became of it (McIntosh 2002:5). The next big
change in indigenous fortunes did not occur
until the beginning of the Reconciliation
Movement in 1991. In this year, the Council

for Aboriginal Reconciliation was formed by

the Australian government in order to research
and propose ways to best reconcile the Native
Australian and European Australian communi-
ties, and was given a ten-year lifespan (Common-
wealth of Australia 2004a).

It was not until 1993 that Aboriginals and
Torres Strait Islanders were finally able to petition
the government for title to their native lands
(Commonwealth of Australia 2005). The land-
mark Mabo court case of 1992 was largely respon-
sible for this. In response to a challenge of crown
ownership of his homeland by Torres Strait
Islander Eddie Mabo, the high court of Australia

establishe[d] that pre-existing land rights
(‘native title’) survived the extension of
British sovereignty over Australia and may
still survive today, provided (a) that the
relevant Aboriginal and Torres Strait
Islander group still maintain sufficient
traditional ties to the land in question, and
(b) that the ritle has not been extinguished
as a consequence of valid governmental
action (Nettheim 1994:8).

As a result, the Native Title Act of 1993 was
written, overturning the traditional doctrine of
terra nullins (Howitr 1998:2). This act gives First
Australians the right to claim native title to their
lands as long as a traditional connection to the
land has beeén maintained and government acts
have not removed it, through sale or grants of the
land (Commonwealth of Australia 2005: Austra-
lian National Native Title Tribunal). This new right
to the land was expanded in 1996 with the sig-
nificant Wik court case, in which it was shown
that native title could co-exist with pastoral
leases granted by the crown. This court decision
opened up 70 percent of Australia to native title
claims (McIntosh 2000:20). It did not, however,
prove to be as influential as hoped, as the gov-
ernment of Prime Minister John Howard severely
limited the Wik decision by amendments passed
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in 1998 (Mclntosh 2000:133). The 1998 amend-
ments so limited and subverted Native Aus-
tralian title legislation that they were found by
the United Narions Committee for the Elimi-
nation of Racial Discrimination to be a breach
of Australia’s international human rights
obligations (Australians for Native Title and
Reconciliation 2005).

Criticism of Removal Policy
and Howard’s Response

The response by the Howard government
to Reconciliation efforts betrays an unfortrunate
lack of commitment to the issue. The National
Inquiry into the Separation of Aboriginal and
Torres Strait Islander Children from Their
Families was created in May of 1995, and the
Inquiry’s final report, entitled Bringing Them
Home, recommended to the Howard government
that a national apology be made to individuals
and families affected by the government’s policy
of removing children from their homes. The
non-governmental organization, Australians for
Narive Title and Reconciliation, states that

members of the Stolen Generations have
indicated that recognition by the Government
that the policies were wrong would help in
addressing the trauma and suffering that
they have experienced (Australians for Native
Title and Reconciliation 2005).

The Howard government responded, how-
ever, first by asserting that there never had been
stolen generations and that any removal of
Aboriginal children from their homes was done
so “for good reason” (Gordon 2001:72). Later,
John Howard flatly opposed the idea of apology,
calling it a “black arm-band view of history” and
expressing the view that people today should
not be made to accept blame for events of the
past (Gordon 2001:103-104; Merlan 2005:486).
Another recommendation to the Howard govern-
ment, stated in the final report of the Council for
Aboriginal Reconciliation, was that legislation
be put into place to unite Indigenous and non-
Indigenous Australians in the form of a treaty
(Gordon 2001:132). The government did not
accept the final report of the Council for Aborig-
inal Reconciliation and Prime Minister Howard
refused to discuss the idea of a treaty, saying that
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it would be divisive to do so (Altman 2004: 307;
Australians for Native Title and Reconciliation
2005). Clearly, as Gordon states, “the question
of formal apology and treaty will not be resolved
until there is another prime minister” (Gordon
2001:131), and some would even argue that this
issue cannot be resolved until there is a funda-
mental change in both the values of Australian
government and in the Australian constitution
(Behrendr 2006). Currently, the Howard gov-
ernment is pursuing a policy of “Practical
Reconciliation,” which is focused on improving
economic disadvantages and poor living con-
dirions withour addressing the past or broader
issues of social justice and Indigenous rights
(Aleman 2004:307).

The entire government’s approach to indig-
enous affairs was changed as of March 16, 2005
with the abolition of the Aboriginal and Torres
Strait Islander Commission (ATSIC), the gov-
ernment department under which Indigenous
affairs previously fell. The new approach of
“Practical Reconciliation”, as documented in
the August 2004 government document New
Arrangements in Indigenous Affairs, places Aborigi-
nal affairs under the supervision of mainstream
federal and state programs, rather than under
the direction of ATSIC, which “combinfed] ‘
political representation and advocacy with pro-
gram administration” (Altman 2004: 306). The
government, according to this document, aims
to attain

a whole of government approach which can
inspire innovative national approaches to the
delivery of services to Indigenous Australians,
but which are responsive to the distinctive
needs of particular communities (Common-
wealth of Australia 2004c). .

One of the good things about this new
approach is that it includes the crearion of a
National Indigenous Council that will advise the
Government of Australia on indigenous issues
and strategies. However, this council is not a
representative body and is comprised of Abo-
riginal chief executive officers (CEOs), business
people, and sporting heroes, rather than elders or
members of rural communities most disadvan-
taged by the continued delay of reconciliation
(Commonwealth of Australia 2005). In addition,
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there is concern that indigenous matters will
get lost in mainstream government departments
and that this will mean a loss of indigenous
self-determination as non-indigenous heads of
government departments make decisions for
indigenous persons (Australians for Native Title
and Reconciliation 2005). As the Howard gov-
ernment advocates “Practical Reconciliation”
and takes concrete steps toward improving the
livelihoods of indigenous persons, reconciliation
1s not a top priority on the national agenda, and
the ideas of reconciling history and past injus-
tices are rejected outrighe.

Non-Governmental Organizations
(NGOs) and the People’s Movements

While the Howard government focuses on
practical means to reconcile indigenous and non-
indigenous Australians and on means to improve
Native Australian livelihoods, a myriad of non-
governmental organizations (NGOs) and
grassroots movements are bent on reconciling
with the past. Ways are by improving relations
between indigenous and non-indigenous Aus-
tralians, and addressing emotional wounds of
indigenous people. Due to the Howard govern-
ment’s failure to address these issues seriously, a
vast people’s movement has emerged, promoting
reconciliation and justice for indigenous persons.
The deputy chairman of the Council for Aborig-
inal Reconciliation states that reconciliation is
“quintessentially a people’s movement” and the
council estimated in 2000 that there were 396
reconciliation groups and over 1500 local groups
meeting to study reconciliation (Merlan 2005:
485, 487). One of these groups is ANTaR, Aus-
tralians for Native Title and Reconciliation. An
.outpouring of support for ANTaR is demon-
strated by the “Sea of Hands” project. Thisis a
chance for non-indigenous Australians to say, “I
put a hand up for reconciliation,” or “I support
reconciliation,” by signing their names on hands
in the color of the Aboriginal and Torres Strait
Islander flags. These hands are then set up in
parks throughout the country, creating Aborig-
inal shapes and designs that can be seen from
above (Australians for Native Title and Recon-
ciliation). Other groups promoting reconcilia-
tion include Ambassadors for Reconciliation, a
group encouraging prominent Australians to
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speak for reconciliation and related awareness
campaigns (Merlan 2005:487).

Public support for reconciliation is also-
evident through the multiple marches for
reconciliation that have taken place and during
the Sydney 2002 Olympics, which have been
labeled the “Reconciliation Games.” In 2000, an

_estimated 250,000 people took part in a walk

across the Sydney Harbour Bridge in support of
the Reconciliation Movement while around one
million people were involved in similar marches
across Australia, and in December of that year,
approximately 400,000 people marched in Mel-
bourne (Gordon 2001:viii, 120; Australians for
Native Title and Reconciliation 2005). Two years
later, reconciliation became the central issue at
both the opening and closing ceremonies of the
Olympics in Sydney. The beginning sequence of
the opening ceremony featured hundreds of
Aborigines dancing together—the largest number
of groups ever to dance as one on the national or
international stage. Later in the ceremony, Cathy
Freeman lit the Olympic cauldron. A famous
Aboriginal runner, coming from a family legacy
of stolen children and police brutality, she later
went on to win the gold medal in the 400-meter
race and ran her victory lap carrying both the
Aboriginal and Australian flags (Gordon
2001:23-24, 111-113). Popular endorsement of
reconciliation showed in the audience as non-
indigenous Australians waved Aboriginal flags
(Gordon 2001:117). The closing ceremony of
the games featured several Australian bands,
including Midnight Oil, Savage Garden, and
Yothu Yindi, singing about and advocating
reconciliation and indigenous justice (Gordon
2001:118-199).

Supportfor the Reconciliation Movement
is nowhere more emphatically shown than in the
observance of National Sorry Day, May 26, which
is unrecognized by the Australian government
(McIntosh 2000:132). A National Sorry Day
Committee was formed, and the first Sorry Day
was held in 1998, with over halfa million Austra-
lians signing Sorry Books to express their regret
for past injustices and commemorate the Bringing
Them Home report (Australians for Native Title
and Reconciliation 2005; Merlan 20035: 487).
These outpourings of popular sentiment clearly
show the Australian people’s commitment to
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reconciliation. The formation of grassroots move-
ments and NGOs has allowed non-indigenous
Australians to express their feelings of regret and
support to the indigenous community. Unfortu-
nately, however, these movements have done lictle
to improve the lives of Aborigines and Torres
Strait Islanders, and like the response of the
Howard government, address only one facet of the
issue—emotional and historical reconciliation.

Indigenous Responses to Reconciliation

It is extremely important to understand
Indigenous feelings about their own history, the
pain that they have endured, and the current
movement toward reconciliation if it is ever to be
achieved. Recognition is one of the main things
desired by Native Australians: “A lot of white
people go about their business and they don’t
even realize thar they are standing on people’s

 freedom, that they are hurting people” (Mellor
and Bretherton 2003:44)3. They would like
“non-Aboriginal people to put themselves in
the Aboriginal position, ‘to be a blackfella fora
day, and to feel the hurt and the emotion and the
stuff we know goes on. We don’t want them to
love us or whatever, just to understand what it’s
like’” (Gordon 2001:11).

An Aboriginal interviewee of Mellor and
Bretherton says, “You only have to read through
there, and anything about Land Rights ... you
know, ‘they shouldn’t get that’. The children have
been taken away—‘they shouldn’t worry about
that’. But they don't go back and know the effects
of what happened” (Mellor and Bretherton 2003:
47). Another interviewee is upset thar “The
schools aren’t ... teaching children about the
true history and just, you know, ourworth asa
people. It’s not there in the history books. I mean
the curriculum doesn’t say this is part of your
learning or part of the teaching. They’re electives.
They can elect ro know about us if they feel
inclined” (Mellor and Bretherton 2003:52).
Apology and acknowledgment of the past are
essential to a reconciled relationship between
Indigenous and non-Indigenous persons because,
although white Australians do not feel an indi-
vidual connection to the past, the Indigenous
perspective of history “is experienced as if auto-

biographically” (Mellor and Bretherton 2003:52).

Additionally, the way in which white Australians,
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as colonizers, remember and record history is
very different from the way in which the colonized
(Indigenous Australians) remember it (Heiss
2006). As a result of these differences of per-
spective, Aborigines and Torres Strait Islanders
are still waiting for an apology for hurts that
they feel they have experienced individually, but
European Australians express the opinion that
“It wasn’t my faule, I wasn’t there, I don’t need

to apologize for something I didn’t do.”

Native Australians are also upset by the
government’s lack of understanding and their
inconsistency. One Aborigine expresses frustra-
tion at the government’s policies and priorities
in reconciliation, saying, “I mean the govern- -
ment today, they just don’t understand thatwe,
as indigenous people, really, all we want is to be
recognized that we are true Australians! They
should give us, you know, that dignity that we
are the true, well they say, the true dinkie-die
Aussies” (Mellor and Bretherton 2003:44-45).
Indigenous Australians also feel that the gov-
ernment is inconsistent, making promises that
they fail to keep (McIntosh 2000:30). Eighty-
three year-old Peter Fischer of the Kuku Yalanji
people sums it up well: “Reconciliation? We don’t
understand this thing. They keep changing it.
We don’t change it” (Gordon 2001:42).

Aborigines and Torres Strait Islanders have
their own ideas of what reconciliation means and
what they want it to achieve. Many Native Austra-
lians feel that what is most needed is a return to
traditional values and morals (Gordon 2001:16,
47). Others feel that the emotional well-being of
the people must be addressed first, or thata new
economic deal is necessary, or that the best way
to break the cycle of poverty and hopelessness in
Aboriginal and Island communities is to empower
and encourage the young (Gordon 2001:11, 33,
47). On a more practical note, indigenous Aus-
tralians seek the ability to manage their own
lands and to have the final say in development
of their lands. Native Australians also desire a
voice within national and international politics.
Schooling for their children is important, so that
Aboriginal and Torres Strait Islander children
can grow up speaking their own languages
(McIntosh 2000:23, 29, 49-50, 133).

Currently, there are Aborigines and Torres
Strait Islanders working to promote reconcilia-
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tion and bring positive change to their commu-
nities. Kerry Arabena wants to see more focus on
communiries’ current assets, Noel Pearson advo-
cates economic self-sufficiency and rraditional
subsistence economies, and Delena Foster runs a
women’s center that services more than 1000 on
Palm Island (Gordon 2001:32, 35-37, 45-49). The
arts also provide a political voice for Australia’s
Indigenous peoples, offering both a platform

for political issues and a source of employment.
Over 50% of the revenue generared from the
visual arts in Australia come from Indigenous
art (Heiss 2006). There are also programs such as
the Australian Indigenous Leadership Centre, a
non-profit organization whose aim is to “focus
on supporting leaders and potential leaders
[within the Indigenous community] and pro-
viding opportunities for skill and knowledge
development” (Aboriginal Leadership Centre
2005). It is true, however, that “the responsibili-
ties that Aboriginal people must assume for their
own communities are heavy and complicated
ones that cannot and will not be mastered soon”
(Austin-Broos 2004:310-311). In light of this,
many more indigenous leaders are needed within
communities (Aboriginal Leadership Centre
2005) in order ro bring about a Reconciliation
Movement from within that is not merely another
scheme conceived and imposed by European
Australians.

Can Reconciliation Be Reached?

If reconciliation between indigenous and
non-indigenous communities is ever to be reached
in Australia, there are several obstacles that must
first be surmounted. First, there is no clear con-
sensus as to what reconciliation actually means.
As stated earlier, Indigenous persons find the
idea confusing and inconsistent. Within the
Indigenous community also, there is marked
fragmentation and rivalry (Beckett 2004: 305).
The government describes reconciliation as
“a long-term process of social and economic
realignment” (Commonwealth of Australia
2004a), while one non-governmental organiza-
tion (NGO) states that it is “a process whereby
Aboriginal and Torres Strait Islander peoples,
non-indigenous Australians, and the nation of
Australia can forge a new relationship” (Austra-
lians for Native Title and Reconciliation 2005).
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Ian McIntosh, an anthropologist who is a rec-
onciliation scholar, argues that there are at
least seven definitions of reconciliation, any
one to which a person or organization may be
referring when the term is mentioned (Mclntosh
2000:8). As it is, the government sees recon-
ciltation as a practical goal focused on statistical
resulrs in Aboriginal communities, while non-
governmental organizations promote an under-
standing of and respect for indigenous culture
and history. Native Australians see reconciliation
as a means by which they can reclaim self-deter-
mination, control over their lands, and, more
importantly, their dignity and status as Austra-
lia’s original people. ’

Unfortunately, these very different views have
led to a second hurdle on the road to reconcilia-
tion. Each group pursues its own goals with lictle
or no inter-group consultation. NGOs promote
national movements to increase awareness of
indigenous issues and to develop goodwill flow-
ing from European Australian toward Native
Australian communities, but they are less focused
on concrete issues of indigenous livelihoods. The
government, on the other hand, seeks to amelio-
rate conditions of poverty and economic depen-
dence in Aboriginal and Torres Strait Island
communities, but has made its negative position
on the issues of a treaty and apology painfully
clear. It is “skeprical about supporting social
practices and cultural concepts-divergent from,
or in opposition to, the mainstream” (Merlan
2005:488). Indigenous communities themselves
seek management of their lands and their lives,
but are easily caught up in a cycle of hopelessness
and powerlessness, as “maintaining local Abo-
riginal well-being requires local practice and
national policy” (Austin-Broos 2004:311). In
regards to inter-group consultation, NGOs do
consult with indigenous groups (Australians for
Native Title and Reconciliation 2005) and the
government presumably listens to the appointees
on its new National Indigenous Council, but
there is next to no dialogue between the govern-
ment and NGOs. This situation, of course, leads
to two very divergent and incomplete approaches
to reconciliation—working for a purely emotional
reconciliation, or working only for “statistical
equality” (Altman 2004:307).

A third obstacle to reconciliation is the
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government’s unwillingness to really listen to
indigenous Australians. Native Australians wanc
the government to recognize that “White Aus-
tralia has a black history” and to “cherish the
oldest surviving culture in the world” (Mellor
and Bretherton 2003:45; Heiss 2006). They are
impatient with government-conceived plans that
are culturally insensitive and leaders who put
their own prosperity above the needs of indig-
enous people. Historically, “the accountability
of both government and higher tiers of ATSIC to
Aboriginal people at the ‘grass roots’ has been
lacking (MacDonald 2004:322). As Noel Pearson
said, “Aboriginal affairs is littered with scenes
of horses without saddles, of cows with bridles”
(Gordon 2001:4). The government is unwilling
to respond to the needs that Native Australians
see as most pressing and implement appropriate
solutions. Finally, there is a continuing and
ongoing need to address the cycle of powerless-
ness and hopelessness exhibited in Aboriginal
and Torres Strait Island communities. As in all
poverty-stricken communities, the people must
be empowered, be convinced that they are worth
something and that they can effect change in
their communities. Leaders like Noel Pearson
and Kerry Arabena are leading the way in this:
area, but more community leadership and ini-
tiatives, along with programs that promote self-
sufficiency and pride in traditional cultures, are
necessary. Also, non-indigenous Australians
have to be at the forefront of combating their
own beliefs, held for so many generations, in the
inferiority and powerlessness of the culture of
their indigenous counterparts.

Recommendations and the Role
of Applied Anthropologists

These obstacles can be overcome; however,
it will take a real commitment on behalf of all
three groups. A clear definition of reconciliation,
definable goals, and inter-group consultation
will be imperative. A possible solution is the
creation of an advisory council comprised of
Aboriginal representatives from each major
region in Australia, government representatives,
and representatives from each of the major rec-
onciliation NGOs. In addition to consultation
among the three groups, this council must also
be in close contact with individual Indigenous

94 Vol. 26, Ne. 1, Spring 2006

communities at the local level, as “there is no
such thing as pan-aboriginality” (Heiss 2006).
The council would be an open forum for all
involved in the reconciliation process—discus-
sions would creare a clear consensus of what
reconciliation is, what its goals are, and how
to achieve these goals. Once reconciliation and
its goals are defined, the movement, and all
involved, will be able to move forward in bring-
ing abour the changes in government policy and
in the lives of indigenous individuals.

Applied anthropology has an important
role to play in the area of reconciliation, both
in facilitating inter-group dialogue, and in
the current climate of practical reconciliation
created by the Howard government. Applied
Anthropologists can serve as advocates of Indig-
enous Australians, promoting Indigenous inter-
ests and understandings of reconciliation. They
also, as outside observers, can hold each group
accountable to the goals they have set and pro-
vide unbiased feedback on the progess of the
movement. While anthropologists “continue to
be viewed as unquestioning advocates of Indig-
enous postitions,” in the past they have also had
a hand in influencing policy development and
implementation (Finlayson 2004:316). Both
of these roles should be continued under the
new policy of practical reconciliation. Although
pracrical reconciliation leaves less room for
social justice and Indigenous rights, it does open
doors to concerned anthropoidgists, as “Anthro-
pology has an opportunity to contribute because
bureaucracies are increasingly interested in
evidence-based policy making to achieve
objectives” (Finlayson 2004: 318). Thus, applied
anthropologists can use their expertise both to
influence government policy in this new era of
practical reconciliation and to promote Indig-
enous interests, inter-group cooperation, and
unity within the Reconciliation Movement.

Conclusion

As Australia moves into the twenty-first
century, reconciliation should be a top national
priority. Only by addressing both the social and
practical aspects of Indigenous disadvantage
can reconciliation hope to be achieved. Pracrical
aspects cannot be divorced from more idealistic
goals. The Reconciliation Movement cannot
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move forward without addressing the emotional
needs of Indigenous Australians, and that means
apology and a treaty. Non-governmental organi-
zations, Indigenous leaders and the Australian
government need to come together to agree on

a definition of reconciliation that incorporates
both social and economic aspects, acting upon
this definition to establish and work toward
attainable goals. The government must lead

the way in pursuing a well-rounded approach to
reconciliation, based upon the desires of Native
Australians, as nation-wide institutional and
social change is impossible without government
support. Above all other obstacles facing recon-
ciliation as a movement then, looms the ques-
tion: is the government willing to make recon-
ciliation a top national priority or is it content to
pursue its own goals of statistical equality, leav-
ing Aborigines and Torres Strait Islanders in the
margins of society? O
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ogy, Estes Park, Colorado.

2. Cara Paddle is an undergraduate student at
the University of Colorado at Boulder currently
writing a senior honors thesis on Christianity in
Polynesia. Her graduation date with a B.A. in
anthropology is May 2006. She plans to attend
graduate school in anthropology at the Univer-

sity of Melbourne, Australia, her country of
origin. She can be reached by U.S. mail at 4927
Thunderbird Circle, Number 17, Boulder,
Colorado (CO) USA 80303-3942, by e-mail at
cara.paddle@colorado.edu and by telephone
at 303-506-2416. '

3. Names of the speakers quoted here were not
given in either Gordon (2001) or in Mellor and
Bretherton (2003), referenced below.
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