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Introduction

We live in an unsustainable era. Naming just one problem, greenhouse gas (GHG) emissions resulting from non-
renewable energy resources, especially fossil fuels, is a profound environmental problem which is rapidly
changing the climate and consequently life on planet earth. Coupling the environment and economy can prevent
more severe problems. Reciprocal benefits presented in Figure 1 can hold both economy and ecology in a
stabilized and long-lasting position.

Expending for more efficien
production and regeneration and
waste collection

Economy Ecology

Providing resources for
surplus value and growth

Figure 1: Coupling of Environment and Economy

Bruin and Dellink (2010) named some restrictions that prevent systems to adapt in an optimal manner towards
sustainability, like the amount of funds available for adaptation, uncertainty regarding the effectiveness of
adaptation, inertia, and finally restrictions on the flexibility of adaptation and the notion that adaptation
knowledge may need to be accumulated over time. This article presents a general view over the mechanisms
created to build sustainability and the reaction of the social system to them. It aims to increase the understanding
of how we can improve the policies from a macro perspective.

For years, individuals, firms, governments and international organizations put a lot of effort into developing and
adopting sustainable technologies, policies and behaviors. Despite all these efforts, results are not always
satisfactory. The ineffectiveness of the policies and intentions are evident in different forms, such as:

o No serious commitment: Many researchers suggest that during times of recession, economic issues
replace environmental issues, for more immediate concerns for consumers. This can illuminate the
cyclical pattern in terms of consumers' responsible environmental behavior (Kalafatis, Pollard, East and
Tsogas, 2012).

e Emphasizing economic factors: Canadian government is formally withdrawing from the Kyoto
protocol. This was the motivation for writing this paper which tries to understand the dynamic in which
the decision has been made, despite awareness of sustainability problems. The rationale behind the
decision, from Canadian government perspective is that "Canada's obligations under Kyoto would cost
$13.6bn, which is $1,600 from every Canadian family "(Kent, 2011).
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o No measurable result: Policy actions trigger series of events and feedbacks that sometimes undermine
the policy over time and even exacerbate the original problem. For example, Kyoto protocol as a policy
action was supposed to make a difference in GHG concentration due to series of incentives and change
of behaviors. However, it was not a complete success and in cases like Canada and USA, we witness a
"policy resistance" (Sterman, 2000).

This article studies the behavior of larger systems and tries to explain the rationale behind such behavior. For the
theoretical model behind the discussion, we compare and contrast ecological modernization and Brudtland
formulation of sustainable development, as two approaches to sustainability issue.

Methodology

What is behind the policy resistance and what are the consequences? In this paper, we analyze the root cause of
the improper coupling from a system dynamics perspective and attempt to measure the effect of different
scenarios and solutions to make the coupling work.

System Dynamics (SD) is an approach to understand the behavior of complex systems over time. It deals with
internal feedback loops and time delays that affect the behavior of the entire system. Some characteristic of the
sustainability policy context make SD a good method of analysis, for example, complexity of the environment in
which unsustainability problem arise and in which policies are made, need to persuade different stakeholders and
need to experiment and the measure the costs and effects of the proposed policy (Ghaffarzadegan et al., 2011).
System dynamics models are able to include feedbacks and are easy and not costly illustration of the sources of
policy resistance. Moreover, the system dynamic approach facilitates learning through extensive experiments
and brings different stakeholders’ incentives in one model. (Ghaffarzadegan et al., 2011).

SD is a very useful tool for predicting the trends and answering whether the current causes and effects lead to
equilibrium at the end or result in continuous increase or decrease in the value of the variables. Considering the
concept of sustainability which means continuity of system function over the time, SD seems to be an
appropriate methodology.

Mechanism of Moving towards Sustainability: Ecological Modernity Paradigm

Economic growth and rise in production and consumption increase the amount of harm that human civilization
cause to the environment and decrease the level of non-renewable natural resources. Consequently, the
knowledgeable monitoring members of society initiate notifying about the consequences such as pollution and
depletion. Dissemination of this information over time creates consensus about the severity of environmental
problem and leads to commitment to a counter-action. The commitment with delay results in some sustainable
solutions and diffusion of the solutions can lead to less consumption, less harm to the environment. The above
statement has been modeled by balancing loops of B1 and B2 in Figure 2. This is the mindset behind current
sustainability issues and mechanism of coupling under ecological modernity (EM) concept. EM, especially EM
technological strand, characterized by an emphasis on technological innovations in environmental reform; a
critical attitude towards government as a driving force and environmental policy maker and recognition of the
role of market actors and dynamics in environmental reforms (Milanez and Buhrs, 2007; Mol and Sonnenfeld,
2000).
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Figure 2: Casual loop diagrams behind spread of sustainability

Resistance: the forgotten mechanism

Researchers have reported resistance to change of behavior, accepting and implementing sustainable solutions in
different forms. In the individual level, we know that People don’t want to follow the proper practices, even
though they are fully aware of the practices and the reason to follow them. In organizational, sectional and
societal level resistance exists as well. Arbuthnott et al. (2011) illustrated how renewal toward sustainability may
be threatened by responses from established firms operating within traditional non-sustainable industry.
Similarly, Harich (2010) showed the importance of dominant agent goals that conflict with the common good
changes. Harich (2010) showed change resistance is the real problem that needs to be solve. In agreement with
the mentioned arguments about resistance, we model the future of sustainability coupling with eyes on the issue
of cost pressure. Our perspective is originated from the Canadian withdrawal and its raison d’etre. We add the
cost pressure mechanism in the form of balancing loops of B3 and B4 (Figure 3).



Insight from Canada
Withdrawal

/

sustainable consumption Commitment to
initiatives and solutions Sustainablity
rehabiliation and
Natural Resource Perception of Severity of  regeneration initiatives and
Consumption Environmental Problems solutions
Awareness of Depletion
of Natural Resources
Environmental
Harm

Figure 3: Balancing casual loop diagrams (resistance mechanism)

Solution
In continue, we try to propose an initiative that can prevent this shaky and changing behavior. As a solution, we
start with the principles of our economic system which is cornerstone of the world. It is based on maximizing
profit for shareholders, consumerist view of human welfare and growth and profit. Ecological Modernization
and preventive innovation are initiatives under this paradigm because EM doesn’t challenge these undertakings.
EM shows a longer-term view than neo-classical perspective through slower depletion of natural resources and
considering future generations as stakeholders and the fact that firm have stakeholder view rather narrower
shareholder view (Stubbs and Cocklin, 2008). However, EM is not a route to sustainable development (Baker,
2007).
We offer alter the model either to limit growth or to limit existing patterns of high consumption (Baker, 2007).
To implement this change, we consider the following mechanism in the 3" simulation:
e Increasing the share of knowledge-based economy in comparison with economic growth based on
natural resources
e Decreasing the expectation of economic growth rate: This requires reduction of growth in societies,
redefinition of economic success and considering environment in the economical indexes, sustainable
bus business models (Stubbs and Cocklin, 2008), fundamental social, cultural and lifestyle change
(Baker, 2006)
Besides, we also offer increasing efficiency of production by technological innovation, which is the mechanism
related EM.

Simulations and Results
In this paper, we run three simulations. First, the optimistic view of adopting sustainable solutions and policies
by societies. Second, adding change resistance mechanism and the effect of cost pressure on commitment and
third, adding a more holistic measure including both economic and environmental issues (instead of just looking
at economic growth and feasibility) and its effect on accepting sustainable policies and initiatives. The classic
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view makes balance between consumption and regeneration in long-term due to spread of sustainable solutions
and also increases in the share of knowledge-based economy. The change resistance mechanism prevents the
classic view and makes societies to take a shaky position about commitment to sustainability. Initially, they
highly commit to counteractions, however after a while take a lower level of commitment due to cost and effect
on economic growth and welfare. Meanwhile, the problem gets worse and again the loop will be repeated until
we consume all the natural resources and destroy the ecology for the sake of economy. The third simulation with
the new paradigm can bring balance between consumption/harm and regeneration/rehabilitation and makes the
coupling work. The model and the results of simulation are presented in Figures 4, 5 and 6.
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Figure 4: The Simulation Model

20,000

n

Matural Rezources

1.997

commitment

Harrm by Hurman
32511
1]
125 n 125
production effectiveness
Era of Shaking 2743
Policies
yd -
bt
!
1 0
125 1] 125

First Run: Without considering cost pressure of sustainability
Second Run: With considering cost pressure of sustainability

Figure 5: Result of 1 and 2™ runs® (without and with considering cost of sustainability) - EM paradigm

! The X-axis is time and Y-axes are: for “Natural Resources” variable, units of natural resources remaining all over the world; for
“commitment” variable, the level of commitment to sustainability (between 0 to 1); for “Har by Human”’ variable, the amount of depletion
of human resource in one unit of time, for “production effectiveness” variable, the level of improvement in production in terms of less
consumption of natural resources or less harm to natural resources (between 0 to 1).
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Figure 6: Results of 3 simulation (changing consumerist behavior) - Brudtland formulation of sustainable
development

Conclusion and discussion

The simulation result shows that instead of focusing our activities on developing more advanced sustainable
technologies and solutions, we should be more concentrate on changing paradigm of governmental and
individual decision making and lifestyle. Policies under EM paradigm like taxes on natural resources,
productivity growth for reaching life quality and environmental creation as a source of job creation and
economic growth can postpone the sustainability. But in the long term, these also lead to depletion.

Replacing a combined measure which considers both environmental sustainability and economic growth to the
current thirstiness for economic growth is a priority. Without changing the reference points, the coupling is
temporary and the economy outweighs the ecology. Until then, decisions like Canadian government would be
common which we call Era of shaky Sustainability Policies. In other words, if we want to prioritize between two
major types of environmental behavior, curtailment and efficiency increasing (Black et al., 1985), the earlier is
more important and more efficient. Curtailment is associated with discomfort for example not using air-
conditioner in summer (Gardner and Stern, 2002) and less cost due to less consumption, while efficiency
increasing is associated with cost for substituting old technologies with green solutions. This conclusion is a
good starting point for debate on how we can change the promises of current social-economic system which
undertake economic value creation superior to environmental and social goals.

Validating the model by using real dataset, focusing more on policies that can change the consumption behavior
and their cause and effect mechanisms can be subjects for future research.

We didn’t use real dataset in the simulated model. We assumed that amount of natural resources is 10000 units, natural regeneration rate
is 5% and expected economic growth is 1%.
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Scientific Uncertainty and Environmental Justice: The Controversy

over Water Resource Development in Taiwan
Mei-Fang Fan”

Abstract

How do issues of environmental justice play out in conditions of scientific
uncertainty and cultural diversity? This paper use the case of the Tseng-Wen
Reservoir Trans-basin Water Diversion Project in Taiwan to explore how policy
stakeholders and local residents perceive the distribution of interests, the
environmental risks of the project, and the policy implications of local action. The
research methods adopted include documentary analysis and in-depth interviews. It
shows multiple perspectives of stakeholders on the project, various knowledge claims
among experts of different disciplines, and conflicts between local knowledge and
experts. Environmental groups challenge the credibility of the environmental impact
assessment (EIA). It highlights the problem of lack of recognition of people and place.
The aboriginal tribe’s unique cultural meanings, invisible cultural assets, and their
integrated relationship with nature are excluded from the EIA report, which lacks
fully informed consent and local residents’ substantial participation in the
decision-making process. The project involves scientific controversy as well as the
unpredictable and irreversible impacts on the environment which cannot rely upon

experts and technocracy only. Local particularities and lay knowledge need to be

* Associate professor. Institute of Science, Technology and Society. National Yang-Ming University.
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included in policy-making. This paper argues for the need of early involvement and
public deliberation on water resource planning, and for seeking consensus through

continuous intercultural and interdisciplinary dialogue.

Keywords: environmental justice, water resource governance, environmental risks,
public participation, environmental impact assessment

Introduction

Typhoon Morakot swept over Taiwan on August 8, 2009, pounding the nation with
strong winds and downpours. The torrential rain triggered flooding in many areas and
devastated the village of Siaolin in Kaohsiung County’s Jiaxian Township, where
around 500 people are thought to now be buried by mudslides. The affected local
residents and environmental groups claim that the Tseng-Wen Reservoir Transbasin
Water Diversion Project was responsible for the destruction of their villages." Instead,
the Water Resources Agency argues that landslides are caused by heavy rains and by
local residents’ improper land use, such as by planting ginger. The authorities and
those advocates of the project argue that the project is crucial for effective water
supply in southern Taiwan and for economic development. Local residents claim that
their village got mudslides since the project began in 2004. Local environmental
groups claim that the engineering design is not appropriate and that the long-term
ecological impacts are difficult to predict. Local residents and environmental groups
tend to think that the government’s denial of the relationship between the project and
the tragedy is unacceptable, and asked for an investigation committee to be
established to determine the truth and to find out who are at fault for the tragedy.?

The Inter-basin Water Transfer Project raises important ethical and equity questions
that include: “What is the risk of harm to the environment regarding the basin of
origin from the loss of water resulting from the interbasin water transfer?” “Who will
bear those costs?” and “Will those affected by the project have the opportunity to
participate in the environmental impact assessment process and decision-making?”
Environmental justice is a term that covers a wide range of issues and has many
meanings to academia, environmental groups, and activists.

The Environmental Justice Movement emerged in the American context as a
combination of environmental activism and civil rights advocacy, linking concerns

! Taipei Times. MORAKOT: THE AFTERMATH: Victims blame reservoir project. Available at
http://www.taipeitimes.com/News/front/archives/2009/08/18/2003451435/print (last accessed
2009/10/26).
2 Taiwan Environmental Information Center. The village of Siaolin asks for the truth.
http://e-info.org.tw/node/48270 (last accessed 2009/10/26).
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over environment, race, class, gender and social justice in an explicit framework
(Taylor, 2000). Claims for justice made by environmental justice activists are more
than about the just distribution of environmental goods and burdens. Efforts have
been made to extend the analysis of justice in the distributive realm to issues of
identity, (Pefia, 2003; Ishiyama, 2003), recognition of difference, democratic
procedures and greater participation (Schlosberg, 2004, 2007), the relationship
between humanity and nature (Zerner, 2000), the connections between environmental
justice and sustainable development (Agyeman & Evans, 2004), integrating the
precautionary principle in research and policy-making (Morello-Frosch, et al., 2002),
issues of environmental health (Shostak, 2004), and its interwining with geography
(Walker, 2010) .

The controversial Interbasin Water Transfer Project also involves scientific
uncertainty and knowledge disputes among regulators, experts (e.g. geologists,
ecologists, hydrologist and the civil and hydraulic engineers), environmental activists
and local residents. Projects of transferring water from one river basin to another have
the potential for serious ecological impacts, including changes in water quality and
hydrologic regimes, alteration of habitat, and the introduction of non indigenous
organisms. Research to date is inadequate for the assessment of water transfer impacts
and site-specific ecological consequences (Meador, 1992). The precautionary
principle has become an increasingly important theme in technological and
environmental controversies in the face of scientific uncertainty. The precautionary
principle prioritizes “prevention of harm and public health in the face of uncertain
science and incomplete data” (Morello-Frosch et al., 2002: 62).

Environment concerns and risks need to be taken “in context” and knowledge
should be regarded as a “process of sense-making within particular social and
personal contexts (Irwin, 2001: 96,101). It is important to broaden the depth of current
understandings of environmental justice issues and their complexity by exploring
critically “the cultural dimensions of competing visions and struggles over citizenship,
rights, and cultural identity in concrete situations.” (Zerner, 2000: 116). It is crucial to
explore the practical experience of a community, especially the voices, knowledge
claims, and perspectives of those involved in activism. This paper uses the case of the
Tseng-Wen Reservoir Trans-basin Water Diversion Project in Taiwan to explore how
issues of environmental justice play out in conditions of scientific uncertainty and
cultural diversity. After both introducing the theoretical frameworks of environmental
justice and sketching out the context of the development project, this paper explores
how policy stakeholders and local residents perceive the distribution of interests, the
environmental risks of the project, and the policy implications of local action.



Discourses on Environmental Justice and Precautions

There are a variety of understandings about the conception of environmental justice
from both activists and academics. The dominant way to think about questions of
environmental justice is in terms of the fair or equitable distribution of environmental
goods and bads. Concerns for the distributive dimension begin with the observation
that people of colour, the poor, and indigenous tribes suffer from a disproportionate
amount of environmental burdens. Many studies tend to focus on racial and income
disparities regarding the distribution of environmental hazards. However, the sole
focus on the distributive dimension of justice fails to reflect the multiple notions
articulated by the environmental justice movement. Schlosberg (2007) argues that a
theory and practice of environmental justice necessarily includes distributive
conceptions of justice, but also embrace notions of justice based in recognition,
capabilities, and participation. His pluralistic notion of environmental justice allows
for the linkage between varied notions of just and unjust situations.

Demands for recognition and autonomy are evident and central to communities of
indigenous peoples or ethnic minorities. As Taylor (2000: 534) argues, “the
environmental discourses of people of color are framed around concepts like
autonomy, self-determination, access to resources, fairness, justice, and civil and
human rights.” He insists that autonomy is a major component of environmental
justice and recognizes the need to “respect the cultures of all people, honoring cultural
diversity, and appreciating a variety of belief systems that relate to the natural world”
(p. 542). The lack of reflection on the impact of human conduct on nature would be at
the heart of such domination and environmental justice problems. As to the issue of
environmental destruction, nature could be seen as being subject to Fraser’s (1995: 71)
three different forms of recognition: nonrecognition (being rendered invisible),
disrespect (being routinely maligned or disparaged in stereotypic public and cultural
representations) and cultural domination (being subjected to patterns of
interpretation and communication). The discourse on environmental justice could
extend recognition to nature and reflect on the relationship between humanity and
nature. The recognition of nature entails our bringing nature’s signals into the
decision-making process.

Schlosberg (2007) argues that fair procedure is a way to address both distribution
and recognition. Shrader-Frechette (2002) provides the connection between the
distributive and procedural dimensions of justice, and argues for a principle of prima
facie political equality (PPFPE) as the basis for resolving and clarifying situations of
environmental injustice. She argues that it requires integrating lay and expert
knowledge with equal consideration to policy-making process surrounding the issue

of a risky plant siting. Capek’s environmental justice frame also emphasizes citizens’
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rights, democratic process and respect for grass-roots knowledge (1993: 8). The
concerns with procedural equality in the environmental justice movement are actually
linked to the call for justice in terms of recognition and the distribution of
environmental risk.

In order to promote ethical consideration of scientific and technological
developments, the United Nations Educational, Scientific and Cultural Organization
also expatiates recommendations to its Member States on the Precautionary Principle.
Precaution is regarded as an ethical responsibility and legal norm, and an important
guiding principle in handling inevitable scientific uncertainty, especially in situations
of potentially irreversible or catastrophic impacts (UNESCO, 2005). The
Precautionary Principle challenges the authority of science, the manipulation of
cost-benefit analysis by powerful vested interests, and the growing technicalities of
environmental management at the expense of ethics and open dialogue (Jordan &
O’Riordan, 1999: 16).

Research has shown how community-generated information and local knowledge
can improve scientific inquiry and contribute to sustainable environmental
decision-making (e.g. Van der Ploeg, 1993; Corburn, 2005). Democracy is an
important component of precaution, and the deliberative process of public
participation has been seen as a necessary element of the Precautionary Principle
(Myers, 2006: 46). The Precautionary Principle argues that environmental
decision-making in the face of uncertain data entails a transparent and democratic
process to assess alternatives (Morello-Frosch et al., 2002: 61). In the report Late
Lessons from Early Warnings, the European Environmental Agency suggests that
policy-making needs to “take into account the wider social interests and values”. It
states that “such broadening of the knowledge base can strengthen the appraisal,
improve governance and democracy, and enhance the acceptability and legitimacy of
the process” (Harremoes et al., 2001). Different local experiences could reflect the
diverse understanding of the notion of justice and a variety of framing issues, which
could shed important light on the conception of environmental justice.

The context and the research

Instead of the traditional water basin planning, the current policy adopts “the overall
joint deployment of regional water resources.” The Water Resources Agency, a
subsidiary of the Ministry of Economic Affairs, cooperates with the National
Comprehensive Development Plan and consults concurrently with various
comprehensive development plans integrating the central, northern, southern, and
eastern regions of all the counties and cities of Taiwan, and has subsequently drafted
the “Water Resources Development Project of the Taiwan area” of 1999. It has
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become the basis of the future water resource development until the year 2021.
Inter-basin water transfer was thought of as one of major types of approaches for
water resource development. According to the policy manual’s matrix analysis
evaluation, assessment results show that the Inter-basin Water Transfer Project only
produced the negative environmental impact of environment and hydrology during
engineering, but the existing construction technology should reduce the degree of
disturbance during water quality construction, and even the local ecology can be
restored after the completion of the project (Water Resources Agency, 2002). The
government puts emphasis on the necessity for developing the Inter-basin Water
Transfer Project (Water Resources Agency, 2002).

The Water Resources Agency pointed out the growing demand for public use of
water in the southern region, and decided to give priority to promoting it after
evaluating alternative projects, because the Tseng-Wen Reservoir Inter-basin Water
Transfer Project has the benefits of “lower original water cost, and less impact on the
environment.” The Tseng-Wen Reservoir Inter-basin Water Transfer Project passed
the first phase of the EIA in July 1999, and completed the second phase of the EIA
conditionally in May 2002. The Executive Yuan approved the project in April 2003,
and is scheduled for completion in 2012. It is expected to increase the water supply
capacity to 600,000 tons per day.

The project spans across Taoyuan, Namashia, and Liouguei Township in
Kaohsiung County, Tainan County, and Chiayi County. The project is located mostly
at mountain reservations and the majority residents are the Aboriginals. Most of them
are of the Bunun tribe. There are also some Han Chinese, the Tsou tribe, the Paiwan
tribe, and the Daman tribe of Pingpu Siraya. Most of Aboriginal townships’ residents
are Christian. The population structure of the townships in which the water diversion
projects passed were mostly elderly and work on agriculture. Due to the limit of
traffic and geographical conditions, local livelihoods still rely on traditional sloping
agriculture.

The research methods adopted are documentary analysis and in-depth
interviews. Policy stakeholders and actors of the Tseng-Wen Reservoir water
diversion project were selected for interviews, including elected officials,
environmental groups, experts and local residents. Since the development project
involves multi-disciplinary expertise and scientific disputes, the expert interviewees
include experts and scholars of difference areas (e.g. ecology, geology, engineering,
law, medicine). The snowball sampling was used to find other available information
and differing perspectives of the interviewers. Interviews were conducted
from September 2010 to July 2011.



Distribution of benefits and risks, and the controversy over the EIA

Policy stakeholders take a different view regarding the fairness of distribution of
benefits and risks of the Inter-basin Water Transfer Project. After a discussion on the
controversy of water supply and demand, along with competing views on the
necessity of the project and economic efficiency, a discussion has developed on the
controversial environmental impact assessment and local environmental risk
perception.

Dispute over water supply and demand, and who benefits

The government tends to regard the Inter-basin Water Transfer Project as an issue
involving both the southern regional water supply and economic development, and
emphasizes the increasing water demand in Taiwan. The Water Resources Agency
argues that the southern area’s domestic and industrial water supply and demand
estimated use is reasonable. Instead, environmental groups tend to think that water
demand will decrease in the future, however. The Water Resources Agency pointed
out the problem with current laws, and the existing Water Act needs to reflect the
change in the water supply plans of the industrial areas. After amending the law, the
government could shift the previously approved water supply quantity that does not
develop as well as expected from the southern industrial areas to other new industrial
areas, and then it might be able to reduce the demand for water. However, the Chiayi
County, Tainan County, and Kaohsiung County governments have new development
plans and water demands. According to the Water Resources Agency, the question of
whether or not the water demand can be decreased depends on both the individual
county and the city governments’ policies. The government has further emphasized
the trend that urban water usage is proportional to the GDP in the world, and
sufficient water resources will be "the key to the Kaohsiung economic development™
(Lin, 2006).

The argument of the Water Resources Agency for water supply and demand is
questioned by some scholars, experts, and NGOs. The Water Resources Agency’s
estimation of water demand in the southern area has been based on the White Paper of
the water resources policy of 1996, but the structure of supply and demand has
significantly changed. In 2006, for example, the maximum daily demand was 3070
thousand tons per day, below the White Paper of water resources’ low growth
estimate. In addition, the Water Resources Agency used the population growth as the
basis for the estimation of domestic water growth usage, but the population growth
rate declined in Taiwan. This seems to show an over-estimation of the demand for
water, and the estimation of personal water consumption’s high growth seems to be
opposite to that of the "water conservation” policy. As to the southern industrial water
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demand, the Water Resources Agency estimated that the growth of industrial water
usage to have "very high growth", and the water demand will increase to an additional
700 thousand tons per day in 2021 from that of 2006. But the agency did not provide
detailed information on how to calculate the water demand (Lu, 2006).

One interviewed expert has questioned the legitimacy of the Inter-basin Water
Transfer Project: “Is the project’s aim actually for the Southern Taiwan Science Park's
water demand? The government did not tell the real purpose and they are always so
secretive” (Experts Z). The southern area’s water supply structure has also been
questioned. Lu (2006) questioned the Water Resource Agency’s inclusion of not only
the official water supply capacity data from the south (3670 thousand tons per day),
but also whether this data should be re-estimated to avoid the waste of water resources
management, whether it should improve the leakage rate, and whether it should offer
the long-term pipe replacement project to reduce the water supply’s loss ratio.

In order to maximize the effectiveness of the regional water resources supply, the
agency promotes the Water Diversion Project that transfers the Laonong River’s
surplus water in the wet period (from May to October) —the tributary of the Gaoping
River, to the reservoir of the Tseng-Wen River. The Water Resources Agency pointed
out that the southern area has the problem of "rain or dry polarization™; that the heavy
rain or drought will increase in the future. If water resources are not developed
appropriately, the water supply will not be stable, and the agency has concluded that
the Inter-basin Water Transfer Project can take advantage of existing facilities without
the additional construction of reservoirs.” The agency put emphasis on “only the
construction of the low weir and tunnels, with a small impact on the environment,”
“low cost,”, and on the southern area’s increase of 600 thousand million tons per day
in water supply after the completion of the project, expecting to contribute to
mid-term and long-term water demand usage in the future (Lai , 2006).

Lu (2006) has highlighted the trend that the rainy season’s rainfall has increased in
recent years, resulting in the Tseng-Wen Reservoir to become full and flooded, has
advocated that all of the analysis data of rainfall and climate should be re-evaluated,
and that the government should provide the rainfall forecasts to convince the public.
Now the Kaohsiung area’s water supply comes from the Gaoping Weir and the water
treatment plant in the summer, while the water from the Chia-Sheng Weir to the
Nanhua Reservoir provides supply in the winter. However, the Gaoping Weir’s
upstream and downstream are often overwhelmed by silt during the heavy rainfall,
resulting in turbidity and the paradox of "heavy rain but no water available for use.”
Interviewed experts questioned whether the diversion project corresponds with
economic effectiveness



The water diversion project has also involved the issue of budget exclusion. Local
environmental NGOs think that limited budgets should be spent on forest protection
and soil and water conservation, rather than concentrating its resources on
constructing reservoirs and water diversion projects, and they questioned whether
behind this project there are huge interests and profits for a few people:

The engineering and public sector are conspired, ...and they rationalize that
the metropolitan and industrial areas need water! ...So we have planned a
variety of large-scale projects. (Interviewer P)

The EIA’s apprehensions and the risk perception in the local environment

The Diversion Project has caused considerable controversy over the geological,
hydrological, and ecological impacts. The Tseng-Wen Reservoir Water Diversion
Project construction area passed through a number of fault zones and folding
structures; such geological conditions leading to problems of confrontation with the
fracture zone between the east and west tunnel, rock extrusion, stabilization of the
slope of entrance, gushing water, and gas emissions. Even more, the East Tunnel has
encountered the geothermal problem due to the flow of water through the
groundwater veins of the hot springs in the Shao-nian river. Problems have arisen
from its geological conditions, from the first phase of the EIA, and continuing queries
have being posed from the scope-determination meeting, site-inspection briefings,
hearings, group meetings, the review committee, academic experts, and relevant
institutions. Nevertheless, the developmental organization has considered that the
fault through which the tunnel passed is not an active one, that the existing
engineering technology can overcome the problem, and that the tunnel’s geological
assessment had completed. However, according to the policy of the EIA report for
reducing the environmental impacts during the construction period, it was
mentioned that "... there are incompetences in this geological tunnel survey, so that
the construction plan will be programmed for seismic or drill tests if necessary in
order to understand in advance the geological status for excavation™ (Water Resources
Agency, 2003). The “incompetence of the geological tunnel survey” mentioned in the
EIA report highlights the “unpredictable” impacts of geological problems. Can
security or safety be guaranteed as the developmental organization replied in the EIA
process? The construction work might encounter unknown risks and cause a possible
unrecoverable negative impact.

Some ecologists believe that the diversion project poses a high degree of risk, and
they stress learning from the blind spot of past geo-engineering. For example, the
12.9 km-length Xue-shan freeway tunnel had experienced a fracture zone and gushing

9


http://tw.wrs.yahoo.com/_ylt=A3eg.8yfbr1OnVMAsFbhbB4J/SIG=12u35kis0/EXP=1321066271/**http%3a/tw.dictionary.yahoo.com/dictionary%3fp=incompetence%26docid=1051855

groundwater during its construction, the excavation resulted in a significant flow
reduction in the Fei-cui reservoir and has led to unprecedented water shortages in
Pinglin of Taipei County and Ilan County. The National Engineering Bureau has
admitted that water gushing up at the east entrance was mixed with surface water
poured from 1953, while the west side belongs to deep "ancient groundwater" being
attributed to around eight thousand to twenty thousand years ago. On December 16,
1979, a sudden water gush of 700-800 liters/per second inside the westbound area
completely destroyed the drilling equipment, and subsequent works had to take the
traditional hand-digging and drilling method. In addition, there is the other case of the
Chungliao Tunnel. When it was launched in 2000, the major water source at the
Chungliao community in Qishan town Kaohsiung County declined drastically and
even became drought. Residents petitioned it for many years, and the condition was
finally confirmed relevant by monitoring of the Kaohsiung City Civil Technicians
Association in 2006, which forced the National Engineering Bureau to spend seventy
million NT dollars in the placement of water supply facilities to solve local water
problems. The tunnel length of the Tseng-Wen Reservoir Water Diversion Project is
longer than the Xue-shan freeway, causing great concerns about damages in the
groundwater vein (Li, 2006).

Whether or not the tunnel explosive work affects the local geology has also been
questioned. Simultaneous monitoring of vibration and noise was proceeded by the
construction unit during its tunnel explosive drilling work from October 26 to 29,
2007 in Qin-he, Minzu village, yet no significant differences were noted compared to
the monitoring results during the tunnel bombing and the customary time without
bombing. In addition, the monitoring results were only presented by volume
comparative tables (Water Resources Agency, 2009). However, due to the fragile
geology and the varied features of the region, the consequences yielded by minor
differences in drilling impact or vibration caused by explosive work are not
indisputable, because it involves the precision of instruments, test sites and methods,
implications of data, and so on. Environmental groups repeatedly stressed that with
construction in an environmentally sensitive and geologically vulnerable region, the
dangers of the water diversion project is hard to predict and measure:

The risk is so high, the Nanzih mountains are so fragile, and the
underground hot springs have been destroyed ... it was a big artery of
earth. We know that water is very gentle, so where did it burst out? If you
see a spout of water in the ground, it’s harmless, but what if it’s inside the
mountains? (Environmental groups)
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As to the local hydrological and ecological impacts, the water diversion project
draws from the Laonong stream by the weir in the wet period. The original impact
assessment has focused mainly on whether the flow is able to meet the demand of the
downstream region. In general, the effluence after the weir water-extraction is
required to maintain at least the basic flow of the downstream river and registration
requirements of the water claim. In this regard, the developmental organization
assumed that there had been no substantial influence on the river flow during
construction (Water Resources Agency, 2003), and even though the flow would
slightly decline, they promised that there would be no effects on water rights, ecology,
or river leakage in the downstream area (Water Resources Agency, 2003).

The flow quantity of the Water Diversion Project and its impact has also been
questioned. The Water Resources Agency claimed that the drawing volume of this
water diversion project only accounted for 2.7% of the Kao-Ping River Basin in the
wet period, and they announced that it will have a minimal impact. But the actual
drawing volume amount of 225.07 million tons accounted for 22.4% of the Laonong
stream in the wet period, equivalent to about a quarter of its flow. The EIA committee
queried for the affected amount of the Laonong stream, but the construction units
insisted that the amount still met the flow standard. Even so, ecologists and
environmental groups worried that the consequences are bound to affect the boating
and tourism industries and impact the local ecology (Li, 2006).

Whether or not the Laonong Weir and its east tunnel excavation might cause a
negative impact on the nearby hot springs and the local Shao-nian creek tourism
resources has lead to considerable controversy. In response to the residents’
apprehension, the construction unit assumed that it may cause a short-term water
shortage during its excavation, and the Shao-nian River Scenic Hot Springs Area had
been therefore coordinated for a suspended opening during the construction period in
order to reduce the impact, and when the excavation will have completed its first
lining, the groundwater will gradually resume to its normal condition (Water
Resources Agency, 2003). The Tsengwen reservoir construction work will take more
than a decade, and the construction duration of its east tunnel and weir is not
mentioned in the EIA report; in such a case, the practice of closing down the spring
area will impact the rights of local residents and their livelihoods and tourism
resources. The tourism industry in Liou-guei and Bora relies on geothermal hot
springs, and local residents are concerned that the excavation will result in changing
the underground tunnels of the hot spring, drying up the source, and thus ruining the
Liou-guei tourist industry. Residents of the respondents pointed out that the negative
impact has been quite significant after the construction launched:
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Before they started their work, there had been a Shao-nian creek hot spring spot,
but after they started, in less than two weeks the whole creek had dried up.
Newspapers have reported the incident, and it also has an impact on the
hydrology. Farmers are well-aware of that, and they can immediately sense the
difference. (Residents L)

One well-known ecologist presumes that the water diversion project will lead to a
"fundamental, significant change" in different hydrological regions. Climate change
and biological evolution in Taiwan has entered its upheaval period, and this
development plan will synergize all devastating effects. In addition, after the
completion of this diversion program, the three major river systems in southwestern
Taiwan will all be drying headward rivers, which will cause an overall unrecoverable
impact on the topography and hydrology of the downstream regional ecology
(Li, 2006). Furthermore, in the Shao-nian River Scenic Area near the eastern tunnel
severe landslide occurred in the Laonung river after heavy rainfall, but the EIA report
did not assess this impact. Typhoon Morakot had caused major geographical
landscape changes and ecological impacts in the vicinity of the diversion project, and
also highlighted the vulnerability of the local geological and hydrological
environment, as well as the unpredictable character of Nature.

Struggle for recognition of difference: cultural continuity and local
identity

Controversies over the Water Diversion Project and the conflicts of homeland
reconstruction, as well as issues of accountability, or who was responsible for the
disaster caused by the Morakot typhoon, highlight the problem of lack of recognition
of difference. The problem of misrecognition involves not only differences in the
"people™ but also in the "locality”. Local residents think that the Water Diversion
Project designated at the indigenous tribal area displays its irreverence:

We feel that we are the scapegoat for the suspension of the Meinung
Reservoir, and this shows high disrespect. Such major governmental
construction projects over the mountains display irreverence for the
indigenous people. Anyway, they are just taking advantage of
the indigenous people...and we are tantamount to be as a
scapegoat. (Resident L)

There is a great gap and difference between the government agency and the local
residents’ assessment or judgment of the project. The appraisal item for “cultural and
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folk activities” in the EIA report mentioned the local significant annual ritual
activities of Bunun and Tsou and that the construction site is not located in the
aboriginal cultural events venue; despite that the works will change the environment
of the terrain, topography, and vegetation, and it will not affect local cultural activities
and folklore (Water Resources Agency, 2003). It seems to be briefly and casually
described in the text of EIA report.

The EIA report did not mention the assessment impact of the intangible cultural
assets, which excluded certain special symbolic meanings for the local indigenous
people, such as the headspring of this project, the Laonung River, which has been
regarded as the mother river by the local Bunun tribe. Representatives, the village
head, the church pastor and opinion leaders from Taoyuan Township announced the
establishment of the "anti-Laonung Water Diversion Action Coalition” on March 16,
2004, and they stressed the declaration of: "maintaining the ecological environment at
the Laonung river, safeguarding the habitat of indigenous ancestors, and ensuring the
survival rights of future generations.” The construction project which was planned to
tunnel through the Central Mountain Range undermines its "ancestral spirits” and
could be regarded as disrespect for the sacred space of local residents.

Official and engineering experts tend to endow nature and earth with pecuniary
value, and water resources with monetization. Nature is regarded as merely “stuff”
composed of materials rather than something which has any intrinsic meaning and
sanctity (Xiao, 2009). The delegate of the Bunun tribe in Taoyuan Township drew
attention to the actions of the Water Resources Agency when they protested against
the Ministry of Economic Affairs in June 2004, for proceeding with a land levy on
Aboriginal land in Laonong without holding any prior public hearing or efforts of
coordination. The government enforced a very cheap levy on the land, without regard
for the dignity and rights of the indigenous people. Local environmentalists deemed
that water transfer would change the landscape within the next million years, which is
a decision that “takes the place of God.” The “holistic water” perspective should
therefore be adopted.

These water officials are either experts in reservoirs or engineering in that they
recognize water simply as a kind of resource, but never understand that it is the
source of ecology, earth arteries, and the sole nourishment of the creatures. Water is
the mother of ecology, and neither plants nor animals can live without it. But in
their eyes, the water resource is for reservoirs and industrial use, and both of these
demand construction. But if we expand upon the concept of water, then it will
return to the mechanism of its own natural cycle. “The forest is a natural
reservoir if you would take good care of it, is not for reclamation, is clean, and is a
green sponge that will provide you with an unfailing supply” (Interviewee, G1).
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Local residents have laid claim to the significant negative impact on the local
environment after the project started in 2004, and have questioned the connection
between the diversion works and the devastation of Siaolin village in Kaohsiung
County. Environmental groups were suspicious of the doubtful points between the
diversion project and the village-elimination, suspecting that the project was the main
cause of this tragedy, but the Water Resources Agency believed that it was caused by
heavy rainfall, that is, by the “natural disaster.” According to the investigation and
report, “The key 110 seconds of the Siandu Mountain landslide,” led by Professor
Chen Hongyu from Department of Geology at the National Taiwan University, dip
slope and fragile geology were the basic conditions that caused the mountain slide of
Siandu and the elimination of Siaolin village, and heavy rainfall was the external
force and the last straw. Local fragile geological conditions such as dip slopes,
well-developed faults and joints, and imbedded shale were the fundamental causes of
the mountain slide.

After a one-year investigation, the Kaohsiung District Prosecutors Office
declared the investigation to be closed in August of 2010, concluding that the
elimination of the Siaolin village was caused by natural disasters, not human
negligence. One engineering expert commented on the statement of construction
causation, and considered that in accordance with investigation result, there was no
evidence for a causation between the diversion project and the elimination of
Siaolin village, and had emphasized that any inference should be based on
"sufficient evidence™ (Interviewee Expert W).

The survey completed by geology and engineering experts is not indisputable; other
experts had put forward different opinions. Some experts interviewed pointed to the
problem of lack of in-depth understanding of the local situation. Considering the
mountain slide near the construction area and the more serious destruction in the
neighboring villages, it is difficult to believe that there could have been an irrelevant
relationship between the diversion project and this disaster. But there are difficulties
in proving the causal relationship:

This is the upstream area of the inter-basin water transfer area, the
“Butangbunas Creek,” which means “muddy water” in the aboriginal
language. Those who map out the water transfer project from this muddy river
have no idea about the environment; they just draw on the map and do
whatever they decide to do anyway (Interviewee, Expert H).

The typhoon Morakot is definitely the reason for the elimination of the Siaolin
village, but what about the inter-basin water transfer construction works -
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including the mountain demolition and accumulation of riverbed rocks from the
back? Could they have also exacerbated the disaster? We must see whether
these downstream areas of the three rivers that the diversion works passed
through had seriously been affected by the storm. As a matter of fact, they were.
“At least the flood as well as the mountain demolition with debris dug out had

surely affected the surrounding collapse” (Interviewee, Expert Z).

Even though the local residents had found that the argument by the Kaohsiung
District Prosecutors Office and scholars - who had claimed that the mountain
demolition of the diversion project was totally irrelevant to the collapse in Siaolin - to
be implausible, they were unable to challenge the authorities on scientific claims,
which highlights the problem of uneven resources:

But historically, why hadn’t heavy rainfall previously resulted in as a big of a
disaster as there had been in 2004 and 1996, which had had an equivalent
amount of heavy rain? There had been explosions proceeding the construction,
and they said it didn’t cause a dramatic impact. “Although we were unable to
present specific data, it seemed as if something was wrong- as if by
instinct”(Interviewee, Aboriginal Respondent L).

There were people who laid the blame on local residents for their improper land-use
that caused land loses by floods (e.g. planting shallow-rooted crops such as ginger), or
even blamed the aboriginal people for the destruction of the forests. The interviewed
aboriginal residents stressed their harmonious relationship with nature, and they
assumed that the speculation and doubt from outsiders stigmatized them for these
matters:

The aboriginals never waste natural resources due to their respect for the
land. Even with an abundance of possessions, they would only consume
what they really need. The concept of trading was built by their contact with
the Han [Chinese]. Aaboriginals were unable to do extensive hunting or
planting some highly-profitable crops. (Interviewee, A4)

The local residents point out the false forest policy and inducements to the
aboriginals:

About four or five years ago, the Forest Bureau was promoting a forest
policy that offered a subsidy of 500 thousand dollars for a 10 thousand
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square meter forest-plantation, paid in installments over ten years. As a
result, the aboriginals cut down the original forests in order to plant new
ones. Some unscrupulous businessmen incited the aboriginals and tempted
these innocent people to endorse on their behalf. (Interviewee, Al)

Lack of democratic participation and informed consent

The water diversion project lacked substantive local participation, which only had
the formality of a single-way communication or propaganda and lacked of adequate
informed consent with the residents. Although public hearings were processed at the
time, it seems merely a formality of public meeting instead of seeking consensus
through comprehensive community participation and social assessment.

The Water Resources Agency was inclined to presume a “deficit model” for the
public understanding of science or their attitudes toward water resources
development. In the “social relations” item of its EIA, the EIA report stated that the
“psychological shock” of local residents was mainly “by doubts due to unfamiliarity
with the content of this project,” and it was supposed to enhance public understanding
and to reduce its psychological impact through activities such as the tour at Jiasian
Weir for local residents (Water Resources Agency, 2003). The EIA report failed to
show the complexity of public risk perception and judgment, and the developmental
organization seemed to overlook the social and cultural rationality of local residents
and the importance of democratic participation in science and technology in the
at-risk society. The Water Resources Agency held an EIA briefing of the project
in 2000 in the Taoyuan Town Hall, where the mayor of Taoyuan Township, the
County councilor, delegates and chiefs from the Jianshan and Fuxing villages, along
with more than one hundred villagers attended, and these participants have expressed
disagreement in the project. However, the project still passed the EIA process in 2003,
which caused a local resident demonstration. Local residents’ appeals was that the
government should communicate and consult correspondingly with reciprocal
sincerity, and fully inform local residents of any possible negative impacts on them
during the period of construction, particularly in relation to land use and water
resources acquisition.

The Water Diversion Project had three EIA content revisions. The original weir
was washed away due to the typhoon in 2009; therefore, the Water Resources Agency
redesigned it, adding new access for subterranean drainage and removing additional
facilities to the opposite bank. Yet, the revision was rejected by the EIA Committee
after environmental differentiation analysis. However, the Water Resources Agency
continued the development and said as its excuse that the construction had been
contracted out. It manifests the incomprehensive process of the site-selection process
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and the problem that the affected residents are still being excluded from the EIA and
decision-making process.

Local aboriginals tried to block the weir construction to express their opposition
and asked the government to value their opinion. Twice the villagers reported
suspicious land denudation by construction workers, but the contractor presumed that
local action had affected the construction progress, who filed a suit against 7
aboriginals and claimed 12 million NT dollars. The villagers’ obstruction incurred
recompense claim: “some of our key members became the Namasia Township
defendant because of the obstruction; they were accused by the Water Resources
Agency and contractor and claimed compensation” (Interviewee, Resident L). Instead
of arousing further "public disobedience” support, villagers became timid due to the
lawsuit. This also highlights the socially-disadvantaged aboriginals’ predicament that
they were unable to fight with governmental authority and business interests.

Many scholars and experts, NGOs and local politicians have proposed alternatives
to the controversial Water Diversion Project, such as an amendment to the
Kaohsiung-Pingtung Great Lakes Plan, improvement to the water-acquisition of
Kaoping Weir, review of water-demand of household. However, the Executive Yuan
responded that the engineering contract had been approved. The government and
engineering experts ignored local particularity and excluded other alternatives owing
to their preconceived ideas formed by professional training:

The frequencies of landslides in Taiwan are much more than in the U.S., but the
experts calculated based on the U.S. standards. The water-acquisition measure is
not applicable to terrain in Taiwan ... The river course is marked by vicissitude;
what we gain instead of water, is sand (Interviewee, Expert L)

Many interviewed experts questioned whether the policy option seems to be the
decided one; the current feasibility assessment is only a formality, and the selecting
program has not been a detailed rating.

Morakot typhoon had severely damaged the construction area of the Tseng-Wen
Reservoir Water Diversion Project, the Executive Yuan approved to "maintain a
suspended state” in September 2009, and the first phase of five-year program of
monitoring was ratified in 2010, which included disaster prevention and safety
measures, monitoring of watershed environment, etc. Even though the hurricane
suspended the project; the government did not give up the water diversion project.
The Agency also stressed that the construction work is scheduled for the Southern
water demand (Water Resources Agency, 2010). Since the hurricane had caused
significant changes in the terrain and environment, the unfinished tunnel lost its
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water-acquisition function due to its displacement. Interviewed experts describe the
currently suspended construction work by an analogy with "interrupted-performance
operation”, and it would bring the risk of collapse if further construction work was
failed to be adopted. he also admitted that the resumption assessment involves
political factors (Interviewee, Expert W). The current government decision-making
relies on experts and political considerations. However, such a significant and
far-reaching policy really needs to be incorporated with substantial resident
participation and interdisciplinary assessment.

Conclusion

This research presents the unequal power relationship between the aboriginal
minority and the state. The problem of unfair distribution of interests and risk, lack of
recognition of cultural difference, local knowledge and ways of seeing, and exclusion
from the decision-making processes are interwoven. It also highlights distrust of
laypeople to experts, and the conflict and confrontation among experts in differing
disciplines. Competing risk perception and judgment involves scientific debates, and
also reflects the cultural and value differences, the local aboriginal’s interrelated
relationship with nature, the special connection with the land and local identity, and
the idea of the good life. However, the current political and economic structure is
development-oriented. The government’s decision-making tends to adopt the
economic and technical approach, and fails to fully disclose complete policy
information. Environmental impact assessment emphasizes the profession of
engineering and the status of biophysical, while the social and cultural impact or other
intangible aspects have been either marginalized or not evaluated.

This case presents many problems with the current decision-making on water
resource development. The Inter-basin Water Transfer Diversion Project involves
scientific debates and the unpredictable impact on the local environment.
Decision-making can not merely rely on experts and technical opinion, and local
particularities and lay knowledge should be incorporated. These issues highlight the
importance of water resources governance with socially and environmentally
sensitivity as well as the institutionalization of citizen participation. The shortcomings
of the current EIA system have caused considerable controversy in many
development projects. In addition to strengthening citizen participation in the EIA
phase, it is important to pay more attention to the interests of affected residents. They
need to expand community participation in its early stages of future policy planning
and promote public deliberation, and seek consensus on controversial issues (e.g. the
adjustment of industrial structure, allocation of water resources, the necessity of
developing new water resources and alternatives) through intercultural and
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interdisciplinary dialogue. Water resource development as well as water supply and
demand involves issues of regional and intergenerational justice. Water resources
development must be compatible with the overall planning of land use and
comprehensive assessment. It also requires financial investment for a long term
investigation and research. Finally, it needs to strengthen accountability mechanisms,
and to avoid rapid change or uncertainty in the socio-economic and natural
environment which may deteriorate the problems of environmental injustices.
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Extended Abstract

Over the past two decades, the concept of sustainable development has become a popular policy
goal, with the result that many wealthy countries have undertaken “initiatives to integrate the
consideration of environmental issues into development decision making” (Meadowcroft &
Bregha, 2009, p. 7). The political climate in Canada was greatly influenced by events leading up
to, and the publication of, the 1987 World Commission on Environment and Development
(WCED) report Our Common Future (Smallwood, 2009). The federal government’s embrace of
the sustainable development agenda in the late 1980s and early 1990s, as demonstrated through
numerous public consultation initiatives and the release of its 1990 Green Plan, made the
country a leader on the global sustainable development scene; 20 years later, Canada has earned
a reputation as an obstructionist player in international environmental negotiations, and has
failed to enact and enforce effective federal sustainable development legislation. The situation is
nicely summarized by Toner & Meadowcroft (2009): “since 1987, various Canadian federal
governments have formally committed to this transformation by introducing sustainable
development policies, institutions, and practices. Indeed, in the 1990s Canada was considered an

innovator and leader in this ‘change process’. Few would say this is the case today” (p. 78).
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The anticipation of the 2012 United Nations Conference on Sustainable Development
(UNCSD, or, Rio +20), provides an interesting political moment to reflect on the progress — or
inability — of the Canadian government in achieving its own sustainable development goals over
the last 25 years. Presently, the federal government does not appear to have sustainable
development anywhere on its political agenda: “the Harper government is currently experiencing
a degree of cognitive dissonance between what it knows are the expectations of Canadians for
innovative solutions to address climate change and other SD issues, and what it has delivered to
date” (Toner & Bregha, 2009, p. 45). The past year in particular has seen a steady erosion of
sustainable development and environmental policy, programs, advocacy, and priorities, coupled
with an attempt by the government to de-legitimize environmental non-governmental
organization (ENGO) perspectives. If the 2012 federal budget is any indication, it seems that this
government’s neoliberal agenda includes rolling back of environmental research and regulation
as part of its plan to reduce the role of big government while encouraging private sector
innovation and economic generation.

In the wake of recent actions that will have devastating repercussions for sustainable
development policy and governance in the country — such as the announcement in December
2011 that Canada will withdraw from the Kyoto Protocol and the severe cuts to environmental
monitoring and protection proposed in the March 2012 federal budget — this paper presentation
analyses the dominant discourse and effectiveness of institutionalization of sustainable
development policy between 1987 and 2012. To awaken public awareness of the weakness — and
ongoing erosion — of existing sustainable development policy mechanisms, the research
examines three initiatives developed by different political administrations for their (in)ability to

meaningfully institutionalize sustainable development: the 1989 establishment of the National
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Round Table on Environment and Economy; the 1995 creation of the position of Commissioner
on Environment and Sustainable Development; and, the 2010 introduction of the recent Federal
Sustainable Development Strategy.

The analysis sheds light on the way that sustainable development has been defined by the
federal government so that it is mainly dealt with through piecemeal, incremental, or backward-
facing approaches. The outcomes of this research, undertaken through a literature review, scan of
policy documents, websites, and news items, suggest that effective institutionalization of
sustainable development policy has not occurred in the Canadian federal context. Notably, the
findings indicate that there is a lack of multi-jurisdictional and horizontal coordination; the
policies are not lead by key, influential, high-level federal departments; and, there is not equal

integration of environmental considerations in decision-making.

Traditionally, the role of government is to “monitor changes and threats to the environment, raise
public awareness, set societal goals, create patterns of incentives for firms and individuals, and
invest in analytical and management tools to reduce adverse impacts, remediate problems, and
prevent future ones” (Toner & Bregha, 2009). In Canada, there have been a number of
regulatory, voluntary and economic initiatives over the past two decades attempting to
institutionalize sustainable development (Toner & Bregha, 2009), with some attempts exhibiting
more success than others.

The 1987 WCED report Our Common Future provided the most popularly cited
contemporary definition of sustainable development as “development that meets the needs of the
present generation without compromising the ability of future generations to meet their needs”

(World Commission on Environment and Sustainable Development, 1987, online). Within



Lakanen

expanded definitions, the goals of sustainable development are presented as a number of
interlocking concerns — the need to balance environment, economy and social considerations in
decision-making (Wheeler, 2004). For these reasons, sustainable development is sometimes
“best understood as an emergent international norm that denotes a specific kind of development
trajectory. It is associated with important values such as the promotion of human welfare, the
preservation of ecosystems, inter- and intra-generational equity, and public participation in
development decision making” (Meadowcroft & Bregha, 2009, p. 2). If we are to succeed in
these goals, our current government institutions which have been developed over centuries must
now adapt to changing conditions in order to effectively address emerging, complex challenges
(Meadowcroft & Bregha, 2009).

From the mid-1980s to early 1990s, Canada was a leading country promoting sustainable
development (Runnalls, 2009; Toner & Bregha, 2009; Tarasofsky, 2007). After meeting with the
Brundtland Commission in 1986, the Canadian Council of Resource and Environmental
Ministers (CCREM) developed a National Task Force on Environment and Economy (Toner &
Bregha, 2009), which “adopted an interesting definition of sustainable development:
‘development which ensures that the utilisation of resources and the environment today does not
damage prospects for their use by future generations’” (Tarasofsky, 2007, p. 3) — one of the first
indications that a sustainable development agenda in Canada would focus on the tradeoffs
between environmental degradation and the use of natural resources.

From this Task Force emerged the recommendation which created the National
Roundtable on Environment and Economy, to focus on the critical public policy task of
implementing sustainable development in Canada, and to deal with the interdisciplinary and

trans-disciplinary challenges of sustainable development issues (Dale, Spencer, & Ling, 2006;
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Toner & Bregha, 2009). The mandate to assemble leaders with diverse backgrounds (Toner &
Bregha, 2009), was based on a belief that the broad membership would actually represent
Canadian interests, and if consensus was reached it would “have relevance and acceptability by
society in general” (Dale, Spencer, & Ling, 2006, online). Yet, the federal government
announced in March 2012 through the federal budget that the work of the National Roundtable
would be discontinued after this year.

The office of the Commissioner of Environment and Sustainable Development (CESD)
received its mandate in 1995 from an amendment to the Auditor General Act (Office of the
Auditor General of Canada, 2010). It was driven in large by the recognition of the “pervasive gap
between rhetoric and action” in the decade following Our Common Future (Smallwood, 2009, p.
203). Tasked with holding the federal government accountable on issues of sustainable
development, the CESD is located within the Office of the Auditor General (Smallwood, 2009).
The CESD *“can also receive petitions from anyone in Canada alleging breaches of
environmental and monitor the responses of the relevant authorities” (Tarasofsky, 2007, p. 7). A
petitions process currently underway by the researcher and a colleague will be briefly mentioned
at the time of presentation.

The adoption of the Federal Sustainable Development Act (FSDA) in 2008 provided the
legal requirement for an overarching government strategy, to be reviewed every three years
(Toner & Bregha, 2009). The Federal Sustainable Development Strategy (FSDS), was first
launched in fall 2010 and intends to replace the old system of individual Sustainable
Development Strategies for key departments (Environment Canada, 2010), which was criticized
for its “failure to establish ‘whole of government’ objectives in the sustainable development

domain, a focus on procedural rather than substantive goals, a lack of measurable targets, interim
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goals and schedules, and the divorce between the ‘strategies’ and the real work of the
departments” (Meadowcroft & Bregha, 2009, p. 8). The general approach is vague, and often
fails to acknowledge its own inherent contradictions, for example in the need to reduce
greenhouse gas emissions, while supporting an increased oil and gas sector for economic
reasons. The entire strategy appears to be couched in language of competitiveness and

prosperity; throughout the document, mention is made of the tradeoffs required between
environment and economy, echoing previous government communications. This demonstrates
that the FSDS is more concerned with the impact of environmental policy on economic outcomes
—and not vice versa — in its measurement of the impact and effectiveness of sustainable
development policy.

Most of the commitments made by the federal government thus far have been largely
process oriented — “develop a plan, bring forward a proposal” — rather than truly influencing the
core work of the affected departments (Toner & Meadowcroft, 2009b). The National Roundtable
researches and proposes policy, but is unable to implement it; further, it is being discontinued
due to budget cuts. While the CESD cannot propose policy, it focuses on assessing the
implementation of plans after the fact — only looking backwards. Though the FSDS can
implement sustainable development objectives, it seems intent on maintaining the status quo and
impeding real government restructuring.

The roughly 25-year history of sustainable development policy in Canada has been
marked by some visionary plans with good intentions that were just never implemented well.
More recently, it appears that the federal government is increasingly hostile to any sustainable
development agenda. Overwhelmingly, it seems that sustainable development has never been an

organizing principle in Canada because it has never been a central concern of the federal
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government. The three initiatives examined in this paper are all good examples of potential
“game-changing” policy players or strategies, but due to design constraints, waning interest, lack
of political will, bureaucratic opposition, and poor integration and horizontal coordination, they
have not effectively institutionalized sustainable development.

Key words: institutionalization of sustainable development; Canadian federal government;
policy initiatives
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Abstract

The policy agenda for sustainable development continues to evolve in a context of
technological change, globalisation, and economic restructuring. While harmony between
economic and environmental objectives is a prerequisite for sustainability, there are always
pressures tending to divert development away from a sustainable path.

With an increasing focus on the sustainability of economic activity, a number of now-familiar
policy instruments have been deployed, including regulatory standards, economic incentive
mechanisms, and informational and reputational measures. These have had some success, but
they can be slow to adapt to emerging environmental issues or economic fluctuations and
restructuring. Such changes can rapidly affect perceptions of short-term trade-offs, with
prejudice to long-term sustainability.

A key concern therefore is to stimulate corrective mechanisms to counteract deviations from
sustainability. The paper calls for a widening of the policy agenda to induce dynamic
stabilisation of the development path towards a long-term sustainable trend. This broader
agenda takes into account the factors that influence responses to economic and other
incentives. Specific contextual issues include governance, institutional structures, resource
endowments, and organisational functioning and prioritisation. Overlaid upon these are
distortions due, for instance, to misperceptions, imperfect knowledge, failures of anticipation,
time lags and differing concepts of rationality.

Based on analysis of the potentially destabilising effects associated with these influences, the
paper seeks to develop a multifaceted framework for an extended sustainability policy
agenda.

This agenda takes into account a number of elements. These include: strategic assessment of
technological change; ong-term consensus building; property rights; the concept of
trusteeship; refinement of economic incentives; economic and environmental dissonances;
and anticipatory and precautionary approaches.

The paper goes on to consider the practical application of this framework agenda, at global,
regional and local levels, with reference to economic and social structures and reconciliation
of differing priorities.



The evolving policy agenda

The policy agenda for sustainable development continues to evolve in a context of
technological change, globalisation, and economic restructuring. While harmony between
economic and environmental objectives is a prerequisite for sustainability, there are always
pressures tending to divert development away from a sustainable path. To assume the
continuation of present trends — business as usual — is to run the risk that development will
proceed onto an unsustainable path, perhaps becoming destabilised by climate change, or
conflicts over water resources, or pressures on land use.

Technological change is driven by numerous complex forces, not necessarily all of which are
conducive to, or consistent with, sustainable development. Policies for sustainability are one
among many influences. Their objective can be defined as guiding technological
development in the direction of, at the least, weak sustainability whereby the value of the
aggregate capital stock be maintained, with substitution where appropriate between natural
and man-made capital (Neumayer, 1999, p.23). This means, for instance, that the use of
energy from fossil fuels and nuclear power drives the economic growth that can provide
resources for future generations to combat the effects of climate change and manage the
legacy of nuclear wastes.

Technology is both a driver of, and also stimulated by, globalisation, a twenty first century
phenomenon, defined by Martin Wolf as integration of economic activities, across borders,
through markets (Wolf, 2004, p.14). The process is driven by technology, economics and
politics, and it is characterised by:

Growing integration of the international economic system.
Increasing cross border trade, investment, capital flows.
Consumers buying more imported goods.

Businesses operating across national frontiers.

Savings invested in distant lands.

Economic integration through globalisation has two major, and contrasting, effects. A
lowering of barriers to trade and capital mobility facilitates the exploitation of comparative
advantage, with increasing specialisation of national and regional economies. At the same
time increased participation in the global economy leads to growth in inter-linkages and
interdependencies between and among economic actors: enterprises, consumers, employees
and governments. These interactions can also have an endogenous growth effect, offering
economies of scale in the development and applications of technologies. The result is
increasingly complex networks of economic activity, spanning the globe. As networks grow,
the potential for change also increases. The introduction of new technologies involves
discontinuities, as new products and processes follow their cycle of development. The larger
the network, the more possibilities tend to exist for transmission of transformative impacts.

If economic activity is constrained to respect the limits of environmental capacity, through
regulatory and/or pricing mechanisms, the interaction between these gives rise to
environmental congestion. If there is little pressure on assimilative capacity the elasticity of
supply of environmental capacity is high, but as pressure increases the elasticity becomes
zero. Consequently additional demand can only be accommodated within an overall ceiling.
This is characterised by Hirsch as "an adding up problem: what individuals want and what
individually they can get, society cannot get; and society has to find some means for
determining how the difference should be reconciled” (Hirsch, 1976, p.106).

The private gains from economic activity are enhanced (and the costs reduced) if the
environmental impacts can be shifted elsewhere. Shifting is not necessarily an undesirable



process: it can be benign, if the polluter pays principle (in its widest sense) is properly
respected. This requires the informed consent of all the parties involved, and that the costs
(including environmental damage costs) are fully covered by those responsible. Such an
outcome would in principle be both economically efficient and environmentally optimal;
effectively, it would fulfil preconditions that are implicit in Martin Wolf’s observation
(quoted on p.6 below) relating to changes that make the world "unambiguously better off"
(Wolf, 2004, p.191). However, if these conditions are not met the results can be
economically, environmentally and socially damaging.

A further, fundamental, difficulty, which becomes apparent over time, is that a good quality
environment can be counter-productive. There is liable to be a negative feedback, as the
quality of life attracts further development which tends to negate the attractions. This has
become known as the temporary paradise phenomenon. The expression "temporary paradise”
was used in a 1974 report on the future of San Diego, which characterised the city as a
"natural paradise ... beginning to suffer ... problems which undermine the very things for
which people have so much affection™ (Lynch and Appleyard,1974, p.7). The problem has
been well described as follows (Sudjic, 2008):

For a brief moment, they look as though they have it all: a great natural setting, cheap housing,
short commutes, clean air. These are the things that allow you to live in an affordable, spacious
suburban home, where you can catch a glimpse of exotic wildlife as you jump in your car for the
15-minute commute to a downtown where the streets are squeaky clean, and entirely free of
crime. The trouble, of course, is that this is only a temporary paradise. As more and more people
want to share it, the more that house is going to cost, the longer that commute is going to take,
and the more polluted the city's air is going to become.

The process of reversion can continue further, with infrastructural inadequacies contributing
to economic decline. A recent report charts a possible course, with reference to an
environmentally unfriendly growth path in which transport is dominated by fossil fuel-
powered cars: in this scenario "low density sprawl and fragmented suburbs are the norm. ...
Detroit no longer exists, replaced by five smaller cities. There is a lot of decaying, underused
car infrastructure being scavenged and repurposed” (Forum for the Future, 2010, p.27). The
lesson is that globalisation is not necessarily an irreversible process inexorably extending its
reach: it is crucially dependent on a mass of local and regional infrastructure that gives access
to the global economy. Just as regions can build up the infrastructure to support a growing
presence in the global economy, their presence can diminish with economic adversity.

The economic/environmental interface thus throws up varied challenges, in the face of which
the policy agenda has to evolve. There are well-known mega-issues, such as climate change,
or conflicts over water resources, or pressures on land use. Around these are economic
transformations, and changes at local and regional level that influence the key phenomena
relating to sustainable development.

Current policy instruments and their limitations

With an increasing focus on the sustainability of economic activity, a number of now-familiar
policy instruments have been deployed, including regulatory standards, economic incentive
mechanisms, and informational and reputational measures. These have had some success, but
they can be slow to adapt to emerging environmental issues or economic fluctuations and
restructuring, which can rapidly affect perceptions of short-term trade-offs, with prejudice to
long-term sustainability.



A variety of policy instruments is available to provide incentives to avoid, or reduce, damage
to environment: these may be broadly categorised as:

e regulation: controls over emission sources, substances, or products, either based on what is
technically feasible or geared to achievement of environmental quality standards which
may be defined in terms of a single medium (for example water or air) or multiple media.

o "informational" measures: environmental impact assessment, environmental auditing,
product labelling, systematic release of information.

e economic incentive mechanisms: including charges, taxes, subsidies, or liability for
environmental damage

All these instruments are critically information-dependent, whether to influence behaviour, as
for instance in the US EPA Toxics Release Inventory (see Hamilton, 2005), or to achieve
specified policy goals with respect to emissions or environmental quality.

As environmental policies developed there was an increasing emphasis on the role of price
mechanisms, as an economically efficient means of achieving environmental objectives.
However these methods are not a panacea. The information available to the authorities on
costs, and behavioural responses to prices, is, inevitably, incomplete, and so targeting is
subject to imprecision. This has been called "the cost of making a mistake™ (Ackerman, 1973,
p.524).

Achievement of objectives through incentive mechanisms depends upon:

o Clarity: the linkage between the incentive and what it is designed to achieve should be
evident.

e Transparency: the operation of the mechanism should be predictable.

¢ Understanding; the actors must be clearly aware of, and know how to respond to, the
incentives that they face

The use of market mechanisms to achieve environmental objectives is thus a complex matter:
it is necessary to decide on the objectives to be achieved, the nature of economic incentives,
and how the system can be geared to achievement of specified targets. Performance with
respect to attainment (or otherwise) also requires ex post assessment, because environmental
protection and improvement is a continuing process. The targeting of carbon dioxide
emissions provides a good illustration: greenhouse gases come from certain types of energy
usage, but energy is not homogenous, nor are the emissions or emission sources.
Consequently there are various ways in which emissions can be reduced, some of them more
sustainable than others.

In some circumstances efforts to apply the polluter pays principle can be counter-productive,
with respect to both economic efficiency and equity. One instance is shown in a study of the
Patancheru area in Andhra Pradesh, where industrial effluent discharge caused considerable
damage in the surrounding rural area. The industrial polluters paid compensation for crop
damage, but this understated the true environmental damage costs (including impacts on
human and animal health), particularly for the least affluent members of the community,
marginal farmers without access to well irrigation. Consequently, there was no incentive to
limit pollution to an economically efficient and socially acceptable level (Behera and Reddy,
2002, pp.263-65).



Deviations from the path of sustainable development

The concept of a stable path of sustainable development is an attractive notion. An economic
system in some way governed by automatic mechanisms, a "sustainability auto-pilot", would
not need continuing policy adjustments to contend with forces that drive the system off-
course, compromising its sustainability. Such a mechanism can be conceived, in principle, as
the following of a "green golden rule" for sustainable optimality, incorporating resource
constraints and inter-generational equity (Beltratti et al., 1995).

However, over time the parameters within the decision framework are liable to change, giving
rise to possibilities of time-inconsistency. As one study put it, "unless government can make
a once-and-for-all self binding commitment to a policy rule, private sector agents will expect
government to "re-optimise" at later dates." The incentive to re-optimise is inherent in
variation in the discount rate, such that "almost all types of declining discount rates result in
time-inconsistency”. Aside from this technical constraint, there are "policy inconsistencies
and changes that are prompted by external shocks or political shifts." The reality is therefore
that "ultimately few if any policies are optimal in an unqualified sense" (Pearce, Atkinson and
Mourato, 2006, p. 190)

One example might be where a carbon tax succeeds in inducing investment in low carbon
technology, and the government can then reduce the carbon tax to achieve other objectives.
The consequence can either be that those subject to the tax perceive deception on the part of
the authorities, or that anticipation of the relaxation of the tax prevents it from having the
desired incentive effect (see Helm et al., 2004).

More generally, the values of future generations are unlikely to be the same as those
prevailing today, and valuations and trade-offs may be very different. The choices that are
faced in the future, and their relative attraction, are an — uncertain — function of decisions that
are made in the present. In a weak sustainability scenario economic growth is supposed to
provide resources for future generations to protect the quality of their environment. However,
the qualitative nature of growth, and the sort of technologies that are generated, sets the
context for future choices.

Matters are further complicated by the path dependency of outcomes in the midst of non-
linearities. For example, the adoption of the internal combustion engine as the dominant road
transport power source was complemented by the development of infrastructure:
manufacturing capacity, maintenance and repair facilities and fuel supply. Road users drove
petrol powered cars because other road users did so. The consequence was to preclude the
widespread use of alternative power sources. The implication for sustainable development,
unforeseen at the time when mechanised road transport was first introduced, turned out to be
an increase in emissions of greenhouse gases.

Widening the policy agenda

To induce stabilisation of the development path towards a long-term sustainable trend, the
policy agenda must be widened to take into account the factors that influence responses to
economic and other incentives. Specific contextual issues include governance, institutional
structures, resource endowments, and organisational functioning and prioritisation. Overlaid
upon these are distortions due, for instance, to misperceptions, imperfect knowledge, failures
of anticipation, time lags and differing concepts of rationality.

Sustainable development, as a global challenge, calls for a co-ordinated policy response
encompassing commitments across the world at all levels. However, globalisation as



presently conceived has an inherent paradox, inasmuch as international economic integration
coexists with political structures at national and local levels. Defenders of globalisation argue
that comparative advantage is applicable to a nation’s environmental resources in the same
way as to its natural resource or factor endowment. Thus, "differences in environmental
standards are a natural expression of [local] autonomy. Differences in incomes, preferences
and geography could quite reasonably give different localities, or countries entirely different
environmental standards for local environmental spillovers. If polluting industries were then
to migrate from high-standard regions or countries to low-standard regions or countries, the
world would be unambiguously better off. ...The low-standard regions or countries would
have more economic activity, in return for pollution to which they are, relatively speaking,
indifferent.”" (Wolf, 2004, p.191). On the other hand it can be asked ‘who is indifferent?'
Evidently those who determine the environmental standards, and those who are not
significantly affected by the pollution; anyone who does not come within either of these
categories might take a different view.

There are indeed differences in priorities between countries, with respect, not only to local

concerns, but also to those issues with relevance to global sustainable development. There are

some forces that tend to promote convergence in environmental priorities and others tending

towards divergence. For instance, in comparing India and the European Union (see

Madhavan and Barrass, 2007), the forces for convergence include:

¢ India's economic development, giving rise to issues already manifested elsewhere.

¢ Changing economic structures - notably the influence of multinationals.

¢ Alignment of India's environmental standards with those of western countries following
the 1984 accident at the Union Carbide plant in Bhopal.

e The growing emphasis on sustainability of development.

Meanwhile forces for divergence can be identified as:

e The increasing complexity of products and processes and their environmental impacts.

o Regional differences and disparities within the EU and India that complicate the
formulation and implementation of environmental standards.

¢ India's increasing capacity to develop policies in accordance with its own environmental
priorities.

e Growth in bilateral trade, and the development of new technologies and products.

Where activities or impacts transcend national frontiers the individual focus is obscured: the
international economy and global environmental issues are usually seen in the perspective of
bilateral or multilateral inter-country relations. International environmental measures are
generally negotiated between countries (or, in the case of the European Union, supranational
organisations): international environmental law consists of a set of treaties, and if they have a
compliance procedure, it will deal only with disputes among states. The incidence of costs
and benefits within countries is often ignored. The implicit assumption is that the interests of
all inhabitants of each country are sufficiently homogenous to be approximated by the
negotiating position of national authorities. Consequently when issues arise over who suffers
from environmentally damaging impacts of economic activity, the focus has been on
international equity; less attention is given to the intra-national incidence of environmental
impacts. Proposals have been made for procedures that permit access to other parties, such as
"NGOs, environmental associations and interest groups, enterprises and even individuals"
(Rest, 2000, p.41). This might focus attention on differential incidence of economic and
environmental impacts.

The increasing economic interdependence and fragmentation that characterise globalisation
have their counterparts in environmental impacts, but there is often a dissonance between the
two. Since integration is a dynamic process, there are time lags between economic
restructuring and the environmental impacts, and between these impacts and stakeholder



responses.  Furthermore economic activities are frequently distanced, spatially and
temporally, from their associated environmental impacts so that there is a separation between
enjoyment of benefits and the downside in the form of eventual unsustainability.

The economic and environmental impacts in this process of change have very different
incidence. This is illustrated by recent experience in India. With rapid economic growth has
greatly enlarged the social group indentified as the "consuming class", which is estimated to
have tripled in number over ten years, so that it accounted for about one fifth of the
population by the end of the twentieth century. The lifestyle of this class is characterised by
ownership of products such as television sets, music players, fans, watches, and refrigerators.
These are the types of product that generate environmental impacts in their manufacture, use
and disposal. The impacts include natural resource and energy use, as well as problems in
waste management. Rapid increases in their consumption can be expected to place pressure
on waste management systems. The effect is somewhat insidious, since the process operates
with a time lag; today’s consumption generates tomorrow’s wastes. the "pockets of
affluence™ created by economic change contrast with the increased potential for
environmental damage, in which the main victims are the less affluent who "depend directly
on the environment for their basic needs" (Kandula, 2004, p.253).

Bhagwati (2004, p.141) characterises as the "real question" how to value the environment.
There are legitimate reasons for variation in the trade off between different types of
environmental resources and between environmental and other resources.  Criticising
environmental groups that seek to impose their own valuations of environmental resources,
Bhagwati argues that countries have a right through their own political processes to make
choices with respect to exploitation of these resources. International trade is generally
defined as being between countries, but it is not obvious why the environment should be
defined in this way. Indeed it is to be expected that economic globalisation would reduce the
importance of national frontiers, which implies a growing alignment with environmental
concerns.

Valuation of the environment is not straightforward: values are frequently inferred from
observed behaviour rather than derived from market prices. Unlike market prices, the
valuations are not transparently the result of trade which is mutually beneficial to the
participants. Consequently they have no self evident legitimacy, and their accuracy and
acceptability are open to question. If the experts who estimate the valuations are honest, their
conclusions will be hedged with qualifications (for example, assumptions that changes are
marginal, that consumers are well-informed, that markets are not distorted). A notable
example of the use of environmental valuation techniques was the work of the Roskill
Committee on the third London airport, which included estimates of monetary values for
noise derived from property prices; notwithstanding its firm intellectual foundations, the
committee’s subsequent recommendation for the site of the new airport met with considerable
opposition, and was eventually rejected by the government (this is summarised, along with
other case studies, in Feldman and Milch, 1982, pp.254-57).

So the question arises: whose valuation is relevant? There is often a tension between
economic activity at national or international level and environmental impacts that are
manifested at a local level. Valuations attached (explicitly or implicitly) to local
environmental phenomena are specific to the location involved. So problems can arise where
cross border trade and investment is subject to environmental performance criteria; this is not
objectionable in principle, but it begs the question of whose priorities and valuations are
relevant in determining what is good - or at least acceptable - environmental performance.

Environmental valuations are frequently not explicit, and can only be inferred from actions
that are taken, or measures that are advocated. Their basis is often perception, or
misperception, of potential impacts and their probabilities. In the extreme, probability
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estimates can be based on "knowledge" that is entirely false, such that "the voices of the wise
who know that they do not know are often drowned by the ignorant who do not know that
they do not know" (Kay, 2007). Probability estimates formulated in the absence of a clear
understanding of causal linkages between impacts and effects do not provide a reliable basis
for action: as the Pfizer judgement put it "a preventive measure cannot properly be based on a
purely hypothetical approach to the risk, founded on mere conjecture which has not been
scientifically verified" (CFI, 2002, para 143).

Nevertheless, there can be considerable pressures on policy-makers to take action or at least
offer reassurance. In the absence of reassurance individuals may take decisions that are not
necessarily well advised based what they are - rightly or wrongly - led to suspect. However,
if the reassurance is not soundly-based there is a risk of damaged credibility (as shown by the
UK experience in the BSE crisis, in which the authorities were perceived as reluctant to be
open with the public about scientific evidence and, particularly its limitations and areas of
ignorance — see EEA, 2001, p.161). If they take action, it may turn out to be wasteful,
pointless or even counter-productive. If they insist on awaiting further evidence, they risk
paralysis by analysis. So it is important (and admittedly very difficult) to distinguish general
lessons that can be learned to aid precautionary action in the future, and avoid unhelpful
invocations of the wisdom of hindsight that offer little help when a different crisis of a
different sort appears on the horizon.

It is of course always possible that economic decisions are distorted by misperceptions and a
lack of rationality. Lomborg (2001) hints at this in his discussion of the precautionary
approach: "if we try to become more safe in some areas we spend resources that cannot be
used doing good in other areas" (Lomborg, 2001, p.349). It is true that excessive effort to
reduce a small risk is unjustified — but what is excessive? Is a 0.5% chance of $1m worth of
damage equivalent to a 50% chance of $10,000 worth? Only in the special case where the
decision maker is indifferent to the degree of risk. In the case of many environmental
problems, the combination of irreversibility and the severity of the worst case scenario may
render a degree of risk aversion understandable, and not obviously irrational.

The key problem in balancing these conflicting considerations is characterised as decision-
making under uncertainty and there is extensive literature on optimisation in the face of
uncertain outcomes (see for instance McKenna, 1986). Models of decision-making in these
circumstances assume given, known and consistent, preference patterns.  However
preferences may not necessarily be rational in the sense of global consistency. It is possible
that individuals can form instantaneous first order preferences that may dominate their "true"
longer-term second order preferences, thereby distorting the time-dimensions in decision-
making. An immediate first order preference for junk food as a relatively low cost means of
alleviating one's hunger may co-exist with a second order preference for organic food as a key
to longer-term health benefits (see George, 2001, p.25). The implication is that first order
preferences would discount the future at a higher rate.

Societal preferences can also manifest this dichotomy. For instance, an EEA report on the
precautionary principle concluded that "the absence of political will to take action to reduce
hazards, in the face of conflicting costs and benefits, seems to be an even more important
factor ... than is the availability of trusted information™ (EEA, 2001, p. 4). The problem is that
the political will is not necessarily homogenous: so, for instance, politicians who proclaim
their commitment to combat climate change, reflecting voters second order preferences, also
fight shy of measures such as restriction of low cost air travel that would run counter to the
voters' first order preferences.



A conceptual framework for an extended sustainability policy agenda

From the analysis presented above there emerges a multifaceted framework for an extended
sustainability policy agenda. Specific elements of this agenda include:

Strategic assessment of technological change.
Long-term consensus building.

Property rights.

The concept of trusteeship.

Refinement of economic incentives.
Economic and environmental dissonances.
Anticipatory and precautionary approaches.

Strategic assessment of technological change

The course of technological change is notoriously difficult to predict. Strategies for
sustainability must have regard to technological development, and — even if only implicitly —
incorporate perspectives on its future course, and the environmental implications. In
developing responses to long term environmental pressures, notably climate change, we can
be sure that economic structures and technologies in the future will be very different from
those at present; but it is a highly speculative matter to predict how they will change. Past
experience shows the importance of unanticipated discontinuities. In 1880 New York had a
population of 1.8 million, and 150,000 horses that generated 1596 tons of manure every day;
this generated a massive pollution problem (Tarr, 1971). If the horse population increased pro
rata with the human population we could now expect to find a huge labour force engaged in
clearing horse manure to prevent the streets becoming impassable and unhealthy. This did not
happen, due to a technological discontinuity in the form of the internal combustion engine. It
is not clear, even in the historical perspective of over a century, whether the course of
technological change in this instance constituted a move towards or away from sustainable
development; much depends on counter-factual assumptions as to how development might
have proceeded otherwise.

Long-term consensus building

The evidence of biology might suggest that nature favours short time horizons: thus
"evolution's favoring of organisms that respond to local or near-term events results in a steep
... discount rate for distant ... events (Paulos,1996, p.96). On the other hand sustainability
implies an ethical position such as the Rawlsian just saving principle, whereby each
generation altruistically cares for its successor, such that a generation's well-being "depends
not only on its own consumption level, but also on its descendents' consumption levels"
(Dasgupta, 2005, p.9).

The inter-generational impacts of a development path only become apparent beyond any
decision-making time horizon defined with reference to conventional economic criteria. In
economic analysis the time horizon is conceived in two ways. For practical purposes it is
implicit in the use of a discount rate that defines relative valuations of distant and near events;
if a cost or benefit is sufficiently far into the future, discounting will render its present value
negligible. The horizon can also be set with reference to the short run, in which there is only
limited scope for adjustment; this is distinguished from the long run, in which all factors are
variable, and in which, as J M Keynes memorably remarked, "we are all dead".

Nevertheless, a concern for long-term sustainability implies thinking beyond the time horizon.

In which case it is necessary to consider the basis for discounting future costs and benefits in
the very long term: and unfortunately "the biggest uncertainty of all ... is the uncertainty about
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which interest rate to use for discounting" (Weitzman, 2007, p.705). Positive discount rates
are normally justified on the basis of future economic growth (so that the marginal utility of
future consumption is less than that of present consumption) and a pure time preference for
enjoyment earlier rather than later. The latter implies a question: whose preferences? It
makes sense for an individual (or group of individuals) making judgements about the timing
of their own consumption now and in the future, but its ethical basis is dubious in inter-
generational welfare comparisons. This issue is faced in the Stern Report to the UK
government on climate change, which states that "a future generation ... has the same claim on
our ethical attention as the current one™ (Stern, 2006, p.31). In other words there must be
inter-generational equity.

Property rights.

A bargaining process can protect the environment if the persons affected enjoy property rights
over the environment, and if they are in a position to defend their rights (see Coase, 1960);
this requires informed consent among the parties, and that the outcome is, at least potentially,
mutually beneficial. However, in practice these pre-conditions often do not hold: for instance
financial compensation will have little meaning for communities who have very little
participation in the market economy (see for example CSE, 2008, for an account of this issue
in the case of mining developments in tribal regions of India). So a strengthening of property
rights may contribute to sustainable development, but it cannot have the status of a panacea.

The concept of trusteeship.

Another step is to make more explicit the nature of trusteeship, and the responsibility for
safeguarding the interests of potential victims. Economic incentives should be consistent with
sustainability: so it is necessary to reconcile a natural tendency of organisations and
individuals, to focus on narrowly defined and short-term advantage with society's wider and
long-term interests. Above all it is vital to guard against complacency: to be prepared for the
unexpected, and to attempt to come closer to imagining the unimaginable.

Refinement of economic incentives.

The key question remains one of institutional capacity to determine the course of
development, and to ensure its sustainability. Paulos (1996, p.96) recommends "a Global
Reserve Board to help decide on more rational discount rates"; but is not clear how this could
work within a market economy. Clearly, the incentives facing individuals and organisations
should favour actions consistent with sustainable development, and specifically investment
that makes adequate substitution for the natural capital stock. The debate on climate change
measures has highlighted the issues surrounding the discount rate for ultra long-term impacts.
In the short-term, behaviour typically implies a massive discount on any impacts beyond the
fairly immediate future. The investment decisions of enterprises are to a great extent driven
by the terms on which finance can be raised; and the monetary authorities use short term
interest rates as the instrument of monetary policy. If financing becomes more expensive,
businesses discount the future more heavily, seeking higher returns on marginal investment.
In contrast, a sustainable development strategy calls for low discount rates for inter-
generational effects, and for investment and technological change that specifically meet the
requirements of (at least weak) sustainability. To ensure that market behaviour conforms to
this strategy would seem to require a conscious reorientation of incentives. This would imply
that the authorities should make investment financing and fiscal measures subject to tests of
consistency with the strategy.
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Anticipatory and precautionary approaches.

Uncertainty is an inherent feature of many environmental issues; indeed the prominence of
some issues on the policy agenda is due (at least in part) to this uncertainty and to the severe
implications of the worst-case scenario. One possible response is to be in denial: to have a
bias (even if unconsciously) towards the knowable and the known, and to the familiar - in
other words to focus attention on problems that are well defined, and amenable to assessment
and remedial measures with reference to a particular analytical perspective. The precautionary
principle tends to counter this bias, if applied in a way that adapts established perspectives to
dealing with possibly unfamiliar phenomena that are subject to uncertainties.

An early statement of the precautionary principle, which is the basis for most subsequent
formulations, is found in Principle 15 of the 1992 Declaration of the UN Conference on
Environment and Development (UNCED) in Rio de Janeiro. "In order to protect the
environment, the precautionary approach shall be widely applied by States according to their
capabilities. Where there are threats of serious or irreversible damage, lack of full scientific
certainty shall not be used as a reason for postponing cost-effective measures to prevent
environmental degradation."

Consequently following the precautionary approach means higher costs, lower output and
hence lower profits. Is this sacrifice worthwhile? The additional costs can be regarded as an
insurance premium. There is a recurrent cost of being precautionary, but it could be judged
worthwhile, with hindsight, if it were at some point to avert (or at least mitigate) a major
crisis. The implicit assumption is of course that the crisis comes from a quarter that is
anticipated by the precautionary measures. There is a danger of a Maginot line mentality, a
prime example of a precautionary measure that proved ineffective due to a failure of lateral
thinking.

The conceptual framework for a wider policy agenda includes elements of the existing agenda
in some measure. What has been argued here is that this framework needs to be explicitly
recognised and developed and must inform practical policy making aimed at achieving a
stable path for sustainable development.

Practical application of the framework agenda

Sustainable development is an extremely complex and many-faceted issue. It cannot be
encapsulated in a straightforward set of rules or criteria. As one economic commentator
observed "questions like 'How will economic and political systems deal with climate change?'
are fundamentally and irretrievably open-ended. We cannot describe the range of outcomes
in probabilistic terms, and decades from now there will still be disagreement over what the
outcomes proved to be" (Kay 2010, p.103).

In the face of these complexities, the policy agenda must evolve, and be applied,
pragmatically. At the outset it is necessary not only to be concerned over the long-term
course of development, but also to recognise the difficulties in securing general
acknowledgement of the causes for concern and the consequent need for action. As Ariely
(2011, p.251) put it, global warming is a good example of a problem liable to inspire general
indifference, because:

it is an immediate issue mainly for poorer countries,

it is not immediately observable,

it involves largely imperceptible changes,

its greatest and most evident impacts will only be manifested in the distant future.

11



It is furthermore a notable instance of “the drop in the bucket effect"”, inasmuch as "any action
taken by any one of us is far too small to have a meaningful influence on the problem"
(Ariely, 2011, p.252).

The challenge then is to generate an adaptation in perspectives, an instance of what Kay
characterises as "obliquity", "recasting problems to achieve our objectives more effectively
than we had conceived" (Kay 2010, p.78).

One way forward is to induce more widespread ownership of sustainability concerns, with
corresponding commitments to action. This is to counter the causes of indifference
mentioned above, the propensity to delay taking action while recognising in the abstract that
there may be problem. In psychological terms "“the best course might be to give people an
opportunity to commit up front to their preferred course of action ... we have problems with
self-control related to immediate and delayed gratification ... but each of the problems we face
has potential self-control mechanisms" Ariely 2009, p.117).

A further facet of this approach is to exploit the so-called "endowment effect”. Put simply,
this states that the value that people place upon their possessions often exceeds the price at
which they would be prepared to buy them (if they did not already own them) (see
Kahneman, 2011, p.295). Associated with this effect is the phenomenon of loss aversion,
whereby an actual loss appears more significant than a foregone gain of the same amount
(Kahneman, 2011, p.308). The key to these concepts is a reference point for valuation,
determined by the perception of utility derived from ownership. If sustainable development is
conceived as an entitlement, a property right, there could be more awareness of its value, and
a lesser tolerance of behaviour that compromises sustainability.

Pursuit of policy objectives through indirect influence on preferences and behaviour has been
characterised as "libertarian paternalism”, which recognises that "humans ... need help to
make good decisions, and there are informed and unintrusive ways to provide that help”
(Kahneman, 2011, pp.414-15). This approach was deployed to combat climate change in the
US EPA programmes to promote energy efficiency. These programmes helped companies to
reduce their expenditures on energy, and their success could be seen as a refutation of the
standard economic theory that "in a market economy firms should not need the government's
help to cut their own costs". The reality is somewhat more complex: firms are always
incentivised to reduce costs, but pursuit of cost cutting avenues is a matter of prioritisation,
and it can be that energy cost savings are "small relative to the bottom line" (Thaler and
Sunstein, 2009, p.209).

A key element of the implementation strategy is therefore a widespread change in perceptions
and presumptions. This is linked to a precautionary approach that influences preferences and
priorities, which depends in large measure upon public trust. A further facet of this approach
is flexibility, and adaptability to changing circumstances in the face of inevitable
uncertainties.

A continuing commitment to the sustainability agenda can be secured only if its influence
permeates the primary institutions of society, which define identity and the rules governing
social interaction. Thus "if environmentalism is to effect lasting change in international
society, we should expect it to leave traces at the level of primary institutions ... The creation
of international environmental regimes and organizations ... should not be mistaken for the
greening of international society as such™ (Falkner, 2012, p.509).

Even with a greening of society there would not be uniformity. Differences in perspectives
and priorities within and between societies are inevitable, legitimate and not necessarily
undesirable. It is nevertheless important that at international level trade-offs in economic and
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environmental policies should be explicit, having regard both to mutual interests in the
functioning of the global economic systems and to differences in interests and priorities.

Typically strategies for implementation of the precautionary principle are geared to rational
scenarios in which impacts and their causation are known, or will become known with further
research. A good example is found in guidelines developed by the Precautionary Principle
Project, a joint initiative of conservation bodies (PPP, 2005). The principle is to be
implemented by:

monitoring of impacts of management or decisions based on agreed indicators;
promoting research, to reduce key uncertainties;

ensuring periodic evaluation of the outcomes of implementation, drawing of lessons and
review and adjustment, as necessary, of the measures or decisions adopted;

establishing an efficient and effective compliance system.

These are sound strategies for a rational and objective decision-making process. However
they do not cater for situations in which perceptions and preferences are not necessarily well
informed or consistent.

A further requirement is clarity with respect to the extent and meaning of "knowledge". This
goes beyond the admission of ignorance and uncertainty, essential though this is; it calls for a
very high degree of humility and open mindedness. Such a state of mind can be difficult to
maintain, particularly where there is a long-standing commitment to a certain set of
perspectives. There also needs to be a recognition of biases in the relative importance ascribed
to, and the interpretation of, information, and hence in setting priorities for action. These can
be influenced by the differing analytical perspectives of professionals in ways that are often
subtle and difficult to perceive. The can for instance be biases:

o from a biological perspective towards phenomena that are better understood,;

o from an economic perspective towards impacts that are subject to market valuation and
affect economic indicators.

o from a legal perspective towards measures dealing with behaviour and its effects that can
be clearly defined and where the responsibility of the parties involved can be determined.

Most importantly, those who (albeit unconsciously) assume a continuation of the status quo
are not best equipped to anticipate crises arising from unexpected quarters. Herein lies the
fundamental difficulty. Wide ranging consultation exercises will generate large amounts of
information and views on future developments. Much of this will be, for various reasons,
unhelpful; some will provide valuable insights to inform precautionary action. A real
decision-making process, which does not have the aid of hindsight, can have difficulty in
distinguishing between the former and the latter.
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Abstract
Ecological, economic and social sustainability is prioritized in the proposal for a reformed

European Union Common Fisheries Policy (CFP). At the same time it is acknowledged that
there is a lack of knowledge about the meaning of different aspects of sustainability in
practice. Addressing this, this article adopts a social constructivist approach to the meaning of
sustainability. We assume that, since the meaning of sustainability is not posited in policy
itself, it is a quality that emerges as policy is articulated and implemented in social interaction
between different fisheries stakeholders. Sustainability must therefore be understood as a
process. To illustrate how sustainability is socially constructed we analyze two Swedish
seminars where fisheries stakeholders discuss two central principles in the proposal for a
reformed CFP: a ban on the over-board discarding of fish with no commercial value, and the
regulatory management mechanism of Individual Transferrable Quotas (ITQ). The analysis
shows how all species of fish that are caught first become defined as a specific kind of
resource and then framed as a moral issue. Once morally charged and made into an urgent
societal issue, the resource including formerly non-commercial species is subjected to
valorization through economic modeling. It is concluded that, as a result, all aspects of

sustainability in fisheries become reliant upon the creation of new markets.

Keywords: sustainability, small-scale coastal fisheries, CFP, markets, discarding ban, ITQ

Introduction
The EU Common Fisheries Policy (CFP) is generally acknowledged to be a massive

environmental, economic and social failure. Fisheries management policy in the EU is
embedded in several layers of complex institutional regulation and the current situation is

described in policy documents in terms of overfishing, fleet overcapacity, heavy subsidies,



low economic resilience and decline in the volume of fish caught. In fisheries discourse and
media coverage professional fishermen often get the blame for resource depletion and
wasteful practices — and hereby also for the failure that the CFP is represented as. In the
proposal for a new and reformed CFP, these problems are addressed through a focus on
economic, environmental and social aspects of a sustainable development of fisheries (EC,
2011). Two cornerstones in developing sustainability in this regard are a ban on discards and

fisheries management by the introduction of Individual Transferrable Quotas (ITQ).

The over-board discard of unwanted by-catches means that species of fish with no identified
or negative commercial value are thrown back into the water. The rationale behind the
practice of discarding — and thereby killing — fish is economic, since fishermen is fishing on
fixed quotas and therefore want to avoid filling these quotas with fish that has no commercial
value when it is landed. In November 2011 The Royal Swedish Academy of Agriculture and
Forestry (RSAAF) hosted a seminar on a proposed ban on discards of by-catches. The
rationale behind the proposed ban is to get a better estimate of the status of marine ecosystems
since all catches are supposed to be landed. Consequently, a realized ban demands a
commercial function for all the species of fish that are landed. The European Commissioner
for Maritime Affairs and Fisheries opened the seminar by addressing the collective of
European professional fishermen. The Commissioner acknowledged that “discarding is the
brainchild of EU policy” and that “the policy makers are the drivers of discarding”. She
officially lifted the blame from fishermen but at the same time reinforced a notion of
otherness by stating that (emphasis in original) “they [fishermen] are in a box of our

construction”.

To break up this box, alternative resource management approaches with improved dialogue
between stakeholders are proposed as a critical issue in the reformed CFP. Improved dialogue

is particularly crucial in order to gain legitimacy for possible areas of contestation in the



proposal for a new policy. However, in contrast to this ambition the RSAAF seminar was
designed according to a hierarchical logic reflecting the top-down structure of the present and
failed CFP. The speaker list was as follows: the EU Commissioner, the Swedish Minister of
Agriculture, the Norwegian Minister of Fisheries and Coastal Affairs, the Danish Minister of
Food, Agriculture and Fisheries, a panel discussion with these speakers (after which they left
the seminar), the vice chairman for the Baltic Sea Regional Advisory Council (representing
fishermen and other practitioners), the chairman of the North Sea Regional Advisory Council,
a representative of the Norwegian coastal guard, two professional fishermen (each given the
least time of all speakers), a well-known Swedish chef, and a panel discussion among invited
politicians from most of the parties in the parliament plus the chef. In institutional terms this
list can be read as supra-national legislation [translated into] national context [commented
upon by] regional advisory councils [jumping to policing of legislation through] enforcement
mechanisms [aimed at] fishermen [for the benefit of] consumers and finally [expressed as]

ideological consensus. This consensus was reached top-down rather than bottom-up.

In a similar manner, in January 2012, the Scanian County Administrative Board (SCAB), the
governmental body responsible for the regional implementation of EU and national policy,
hosted a seminar on the proposal to structure a reformed CFP around ITQ and their
application to small-scale coastal fisheries. ITQ assigns a fixed quota to individual fishing
vessels, and these quotas can then be sold to other vessels under certain conditions and
restrictions on national or regional markets. The point of ITQ is to downsize fleets through
market mechanisms and to create economic viability among the remaining fisheries at the
level of individual firms. At this seminar, representatives from SCAB itself, local coastal
municipalities, the Department of Agriculture, The Swedish Agency for Marine and Water
Management and a University economics department were among the invited speakers. The

academic representative was invited to explain the ITQ system and the economic modeling



behind it. It was made explicit that no professional fishermen were included since they were
supposed to be motivated by monetary interests that would purportedly not be constructive in
policy discussions. ITQ, in combination with a ban on over-board discards, is in EU policy
assumed to result in better fisheries economies and give a scientifically based estimate of the

status of fish populations since all catches is supposed to be landed.

However, reading the proposal for a revised CFP a “lack of focus in the objectives on
environmental, economic and social sustainability” is identified as a primary problem (EC,
2011a, p. 1), at the same time as the overall goal is explicitly expressed as to reach
environmental sustainability (p. 2). What this shows is that even if there are difficulties in
assigning meaning to the three aspects of sustainability, there are specific ways of defining
problems and solutions which none the less fix the nature of this meaning. This is problematic
because the economic modeling that is used to establish solutions to the problems —in
particular the concept of ITQ — relies on the reduction of social complexity (Fleetwood, 2007;
cf. Alexander, 2005). This reduction is assumed to facilitate both the goal of environmental
sustainability by letting market mechanisms force a balance between resource status and
supply, and social sustainability by ensuring monetary input to coastal communities. Both
human/environment interaction and social cohesion is thus assumed to follow from the
reduction of the complexities of social reality. This means that a conflict between different
rationales is embedded in the proposal for a reformed CFP. Addressing this, the article
investigates the relation between different aspects of sustainability by demonstrating the
social construction of this concept in EU fisheries policy. We do this by using the RSAAF and
SCAB seminars in an analysis of how fish and fisheries practices are talked about, valued and
fixed in relation to each other. This allows us to show how the meaning of different aspects of

sustainability are articulated and legitimized in emerging policy.



Study design and methods
The study uses two seminars on European, national and regional fisheries policy. The first

was hosted by RSAAF on November 23, 2011. The seminar was video recorded by RSAAF
and the video was subsequently made accessible at www.ksla.se. This allowed us to make a

detailed verbatim investigation of policy discourse as it emerged at the seminar.

The second seminar was hosted by SCAB on January 27, 2012. A number of stakeholders
with policy-making mandates were invited to speak. Professional fishermen were explicitly
not invited to the seminar, although one fisherman participated in another function. This
seminar was documented by taking notes and in some cases taking verbatim quotes. The
SCAB chairman subsequently summarized the seminar in text and distributed this to the
participants. We have used this summary as a way to secure our understanding of the seminar

discussions.

We use a social constructionist approach to analyze this material. Social constructivism is an
epistemological approach that stresses how meaning is created in social interaction (Potter,
1997:98): “The world is not ready categorized by God or nature in ways that we are all forced
to accept. It is constituted in one way or another as people talk it, write it and argue it.” The
premise for acknowledging this approach is that language is socially constructed. Our
understanding and ways of knowing the world therefore becomes socially constructed as well

(Wenneberg, 2001:12).

This epistemological approach facilitates an analysis of how different stakeholders talk about
and understand fish and fisheries practices, and how different values are articulated in relation
to each other. Social constructivism is a critical perspective. We use it here to investigate two
complex situations where certain rationales and possible outcomes are given precedence over
alternative ones. In this way, the analysis is one way to deconstruct a process with

characteristics that are otherwise easily taken as given or determined. Towards this end, the


http://www.ksla.se/

analysis first focuses on the rhetorical use of the term ‘resource’ and how different
stakeholders frame fish as a resource. It is then demonstrated how the resource is constructed

in a way that makes it possible to subject it to economic valorizations.

The two seminars in the analysis have no direct causal connection since they were organized
independently of each other. They are topically and geographically connected through the
policy governance structure that posits that The Swedish Agency for Marine and Water
Management together with the Department of Agriculture articulates national fisheries policy
in relation to EU policy, which is then operationalized by regional County Administrative
Boards. This connection makes it possible to perform a multi-sited analysis of two central and

co-constitutive principles in the reformed CFP.

The sustainability of small-scale coastal fisheries
Small-scale coastal fisheries are interesting for a number of reasons related to sustainability.

They have a relatively low degree of environmental impact due to low fuel consumption and
the use of passive and selective catch methods and gear. For the purpose of this study, the
primary relevance of small-scale coastal fisheries is that they link directly to coastal
communities, many of which have experienced sharp economic and social decline as a result
of the failure of supra-national fisheries policy. The different aspects of sustainability
mobilized in the proposal for a reformed fisheries policy — environmental, economic and
social — are intimately associated with each other in a practical, everyday manner in such
communities (Ho6jrup, 2011). Consequently, as the crisis of fisheries management is addressed
at the level of policy making, this localized aspect of small-scale coastal fisheries is

represented as an important value in the reformation of the CFP (EC, undated).

However, in congruence with the identified lack of meaning given to the three aspects of

sustainability, little is said about the practical meaning of the social value of a new CFP. In an



impact assessment study accompanying the proposal for a reformed CFP (EC, 2011b, p. 27)
social sustainability means “To increase the quality of employment [and] to give alternative
development options to coastal communities”. The expression suggests a solution to a
problem — lack of employment and of alternative opportunities for professional fishermen in
small-scale fisheries. In a sense, non-defined meaning is indirectly fixed. As a result EU
policy becomes performative. Meaning emerges as policy is talked about and implemented
rather than being defined a priori. The meaning of central concepts emerges in practice. In
ontological terms, this corresponds to a transition from what Czarniawska (1993, p. 8) call

ostensive to performative definitions:

Ostensive definitions assume that social processes are basically identical with
physical objects, that they have a limited number of determined properties
which can be discovered and described ‘from outside’, and then demonstrated to
an audience /.../ Performative definitions, on the other hand, are /.../ always

created ‘on the inside’, by people using the language.

An ostensive policy would decide the meaning of sustainability as a given property of the
policy itself, while a performative policy orders social life as the policy is articulated and
applied. What consequences does a performative policy have for the intended goals of that
policy? This is no trivial question. Implementing a policy for sustainable development with a
lack of focus on the meaning of the central components of sustainability can result in a
situation where the most easily defined or measured aspect gains precedence (Alexander,
2005; Fourcade, 2011; Kuttner, 1999). When it comes to the different aspects of
sustainability, the economic dimension is often prioritized due to the measurability of
parameters used to define this dimension (cf. McClanahan, Castilla, White & Defeo, 2009;
Missimer, Robert, Broman & Sverdrup, 2010). The communication from the EC illustrates
this. Reading the Commission’s communication on the proposal for a new CFP as a narrative,
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the three aspects of sustainability is first tied together in an attractive package (EC, 2011c, p.

2):

The CFP has enormous potential to deliver the building blocks for sustainable
fisheries that respect the ecosystem as well as providing high-quality, healthy
fish products for European citizens, thriving coastal communities, profitable

industries producing and processing fish, and attractive and safer jobs.

This argument for a reformed CFP is then built up as an interaction between economic and
ecological aspects of sustainability. It is stated that “Sustainability is at the heart of the
proposed reform”. Sustainability, in turn, is expressed as being dependent upon management,
but not the management of the resource itself but of the regulatory structure of fisheries. Here,
sustainable fishing “would free the catching sector from depending on public support” (p. 2),
while “A strong /.../ industry operating under market conditions would play [an] active role in
managing stocks” (p. 2-3). Environmental status is posited as resulting from economic
restructuring towards a deregulation of fisheries economies. This economic restructuring is
modeled according to neoclassical economic thinking where a market for ITQ is assumed to
result in an ideal balance between resource status and supply. It is an example of the
‘embeddedness of economics in economies’ (Callon, 1998), where economic models
deliberately made free from social complexity are used to shape social life (Fleetwood, 2007;

Siler, 2007) by ‘defining the situations it describes’ (Graeber, 2001, p. 7).

But how is this policy articulated? How is EU policy performative in the sense that constructs
and orders social life? We will illustrate this in an analysis of how a problem with discarded
fish is made into a moral problem, how a failed fisheries policy is made into a problem of

wasted food, how wasted food becomes valuable on new markets, and how an economic



model relying on the absence of social complexity frame and legitimize policy through the

creation of new markets.

The social construction of sustainability
The construction of a social, economic or moral problem is most effective and persuasive

when it in some way denies ‘the complexity of the real world’ (Loseke, 2003, p. 93). In view
of this, how did the stakeholders at the seminars choose to express their understanding of the
problems associated with discards and ITQ in relation to small-scale coastal fisheries? How
did they demonstrate the issues at stake and how were these issues constructed as urgent?
Problem construction: the moral framing of fish as food

At the RSAAF seminar on the proposed ban on discards, one crucial aspect for policy makers
was to first engage the public in the articulation of a problematic issue of a specific social
character, and then showing that the problem was possible to solve. To demonstrate the
possibility for change is rhetorically important: the road ahead is already imagined, now it is
only a matter of realizing policy. Policy solves problems but also creates new ones, and this
was addressed implicitly as well as explicitly in the different speeches, but the general priority
was to define the problem and represent it as critical and solvable. The Norwegian minister
expressed the problem by a focus on the social function of fishing (emphasis added): “Fish is
food and we cannot accept that it is thrown away. Sustainable management is the fundament
of Norwegian fisheries”. Although not a member state, Norway has had a ban on over-board
discarding for 25 years, and because of this the Norwegian experience was represented as
important to share. The Norwegian minister chose to talk about fish as food. By framing the
problem in this particular way, a moral approach became possible by the qualification that it
is not acceptable to throw away food. This was not the only possible outcome. An alternative

order of justification (Boltanski & Thévenot, 1999) — another way of claiming priority —
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would for example be to focus on the moral wrongfulness of killing animals. This would have

given the discourse a different direction.

The Commissioner elaborated on the subject:

In the North Sea 500 000 to 900 000 tons are thrown away each year, and this
represents food for between 200 000 and 400 000 people. To throw this food
away is morally wrong, and especially dire in the middle of a serious economic

Crisis.

The premises of this statement were complex. It did not a priori grade the wrongfulness of
discarding practices. The fish that up to now has been discarded has not fulfilled any function
on a commercial market. Therefore, to throw this fish overboard followed a clear logic since it
has had made no economic sense to land it. The way to change this logic in policy was to
propose a ban on discards at the same time as it was stated that from now on, all fish will be
given a commercial function (EC, 2011d). In other words, the seminar included the discursive
construction of markets that previously did not exist. The emerging markets would encompass

all species of fish, and all fish would be given a price on these markets.

But the Commissioner’s statement said more than this. There was also a grading in the
morality of throwing food overboard. Under the conditions of a serious economic crisis, the
moral implications were especially dire. The moral framing of the problem was nuanced by
the expression “especially dire”. Hereby, the moral dilemma became relational. The grading
was made operational by relating the problem to a more overarching problem, in this case a
serious economic crisis. The construction of the moral grading followed a logic where the
problem was framed by a ‘because’, prioritizing economic growth over other possible orders
of justification. This allowed the moral dimension to remain intact within a kind of meta-

construction. According to this model it would still be morally wrong to throw away food if
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we lived under conditions of abundance. But in relation to a serious economic crisis the moral

problem was significantly enhanced.

When a problem is constructed as a moral one in terms of right and wrong, that is, when
language becomes morally charged, it is made urgent. At the seminar, the problem was
constructed in a way as to make both the participants and the wider public acknowledge the
problem and furthermore to agree that the present situation was immoral. The
Commissioner’s statement was rhetorically effective since it aligned itself with underlying
moral values such as ‘you should not throw away your food’. It corresponded to common
cultural understandings of what is considered right and wrong, for example not to waste food
because this reproduces global social injustice or that the climate change effects of food
production make throwing away food morally reprehensible.

From food to a limited resource

Generally, the articulation of narratives of social problems from assumptions of common

sense makes them powerful in the ordering of social life (Loseke, 2003, p. 93):

/...l these stories are public because successful stories can become a part of the
popular wisdom — what ‘we all know’ about the world [for example that people
starve and that the climate is changing]. As such, successful social problems
formula stories can become a resource used by audience members to evaluate

the believability and importance of other claims about social problems.

The seminar statements stressed that fish is food. Hereby, the problem of inefficient fisheries
policy was framed and made urgent through a moral upgrading enabled by prioritizing
economic growth. Talking of fish as food, and furthermore including fish that formerly was
not acknowledged as food, served a purpose: to make it possible to develop the argument by

introducing the concept of fish as ‘resource’ — a food resource. By the discursive construction
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of a new market, so far untapped parts of marine ecosystems became a resource by the
mobilization of a moral upgrading. This translation allowed for a problematization where
notions of a market and market compliance were given precedence in the continued
argumentation. The Swedish minister established that: “Neither fishermen nor consumers
accept that enormous amounts of fish are thrown away. It is such a huge waste of a food

resource”.

In this statement fish was represented as a food resource that due to market arguments must
not be wasted. Waste connotes a negative value. However, this negative value was not in

itself a simple fact but a valuation that relied upon the assumption of fish as a resource.

As food, fish was now reframed in two ways. First, it had been assigned a central place in a
repertoire of common sense valuations morally expressed in the context of everyday
household economy. Secondly, from having been a resource in abstract terms of economics
and marine biology, fish was established as part of a vital food chain, a food resource among
other important food resources. It was made into a concrete subject in a context that the public
could relate to and whose meaning it was possible to judge. Fish was ‘socialized’; it had
become the “resource used by audience members to evaluate the believability and importance
of other claims about social problems” (Loseke, 2003, p. 93). The rhetorical importance of
talking about fish as a resource was that it could be positioned relationally to other resources.
The rhetorical maneuver opened the possibility to reflect over — and thereby argue — whether

fish is a food resource that should be prioritized.

Implicitly, the public could now relate the importance of this resource to other resources and
make moral judgments to support or challenge the emerging discourse. In the introductory
speech on the ban on discard, the Commissioner not only talked of the fish as a food resource,

but as a critical food resource. The Commissioner activated a threat where consumers might
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stop buying fish as a moral response to the discarding problematic according to principles of
sustainability. The speech made it explicit that fish was healthy food and that it contained
vital substances not possible to substitute by eating other foods. But at the same time the fish
was framed both as a limited and valuable resource and as common property. The
Commissioner concluded her speech by appealing to the audience to clearly express their
views, and that the reformation of fisheries policy is a process that must be created together.
She set the direction of the continued argumentation by stating that (emphasis in original):
“we must together abolish the idea that fish is an unlimited resource”. This is a rhetorical ‘we’
since the term is not qualified. Nevertheless, the inclusive use of language served to stress the
social character of the problematic by making it a common responsibility. It is neither an issue
for policy-makers nor for fishermen or consumers, but for everybody together. This was a
crucial point to make explicit, since the creation of a market demands both producers and

consumers.

By being defined as limited, fish was contextualized as a resource that can disappear. But a
resource can also remain unexploited. A natural resource can be transformed from being a
part of nature which is not utilized — not a resource but part of an ecosystem, just ‘fish’ —to a
resource in a complex market system. This transformation implies that fish as a limited food
resource, in contrast to fish not yet defined as resource, runs the risk of being overexploited
and perhaps exterminated. Therefore, fish must be valorized. The process of valorization is
necessary for policy to become legitimate. With valorization comes difference, not only in
economic terms but also in moral ones. The appeal to a common ‘we’ becomes empty if it is
not accompanied by value statements: “Unless we can distinguish better from worse states of
the world then it makes no sense to try to achieve one state from among the alternatives. No
value criterion, no responsibility, no need to think” (Daly, 2007, p. 194). Valorization and

responsibility goes hand in hand.
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Fish as a common resource
The Commissioner pointed to a number of conditions surrounding the issue of discarding that

made it central for the CFP. Her presentation of the whole problem with a failed fisheries
policy rested upon the fact that certain fish is taken on board and then thrown over-board. She
chose to conclude by expressing the problem as threatening in her formulation that fish is not
an unlimited resource. A resource that is described as limited can be rhetorically
contextualized as valuable, and the Norwegian minister connected to this (emphasis in
original): “Seafood is a valuable resource and lately consumers have begun to make higher
demands that fish should be sustainably fished”. In congruence with the Swedish minister’s
statement, the problem was again framed by external demands from consumers and something
that policy must respond to. The statement established that the arguments put forward stem
from the market and future market constructions. These demands cannot be ignored. That they
should be fixed in relation to the notion of fish as a common resource was made explicit by

the Danish minister:

Fish is our common resource. For the industry the issue is to secure the access to
the resource also for future generations. For consumers this is unanimous. They
ask for sustainably produced fish. From the perspectives of the politicians this is

also unanimous. | cannot accept that common resources are wasted.

The fish resource was defined through the rhetorical use of sustainability, where the process
of sustainable production qualifies the value of fish so a market can be established and
maintained. When the fish in this way was established as a common and critical resource, the
issue of responsibility is consequently put on the agenda. But who owns the issue of
responsibility? Who is included in ‘our’? An assumption in the argumentation was that
consumers act through a market where they demand a certain product — sustainably produced

fish. Policy makers on their part relate to consumers whom they must accommodate and
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sustainability becomes the result of economics. The Danish minister referred to the industry in
her statement but refrained from making it explicit what or whom the industry encompasses.
In the statement from the Danish minister the issue of responsibility implicitly shifted
between different stakeholders. This made it possible to talk of fish as a resource on a market
without making the reference to the industry problematic. Instead, the problem was made all-

encompassing and thereby vague.

In sum, the line of argumentation included a threat, explicit demands and it stressed
significant consequences. Fish was framed as a resource, and a resource can be valorized
when it is positioned on a scale from easily accessible to extinct in a context of sustainability
and economic crisis. The transformation from fish to resource allows for a rhetoric technique
where fish is a common resource (that everybody has responsibility for and which might
become extinct) to fish as a resource for different stakeholders (which makes it valuable on a
market). In the concluding remark from the Commissioner — “we must together abolish the
idea that fish is an unlimited resource” — the rhetoric is powered by this double connotation
attached to fish as food: the resource is limited and the subject for our common responsibility.
Market-making

Talking about fish as a resource enables it to be activated in different discourses. We have
demonstrated how the resource fish was qualified by a moral argument. Fish was placed in a
discourse that abolished the waste of fish as food and defined as a limited natural resource.
The problem was articulated in terms of waste also in an ecological context since discards
result in a distorted estimation of the status of the resource since it is only possible to generate
knowledge about it from landed catches. The problem was made multi-dimensional and
therefore more urgent as a claim-making strategy for legitimacy and public support (Loseke,

2003).
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The larger part of the RSAAF seminar was devoted to establish a solution to the multi-
dimensional problem. The ministers argued that a total ban for all discards was necessary
while the professional fishermen countered that a total ban results in new problems although a
selective ban was acceptable. This argument demonstrated that to land all fish, including red-
listed species and fish under minimum size for species that survive being thrown back, was a
practice in conflict with their professional ethics. However, the professional fishermen were
given little time at the seminar and their line of argumentation did not receive a response. The
possible seminar outcome of letting different moral standpoints meet was not realized. The
dominant discourse that took shape was structured around a moral that was bureaucratically
derived rather than grounded in the practice-based moral of fishermen. When one of the
fishermen suggested that instead of commercializing fish, it made moral sense to conserve it
and send it to places with food shortages in the global South, this difference was made

explicit.

By advocating a total ban on discards, policy-makers are faced with the issue of giving
commercial value to fish that until now has not been a resource but only ‘fish’. To the
transformation from fish to food resource, the stage to commercial food resource must be
added. This is a necessary conclusion to the moral argument that is wrong to waste food. The
dominant morality emerging at the seminar needed a market to become operational. Part of
the solution to the problem thus became to facilitate new consumer knowledge to power this
market. In a real-time addition to the moral argument presented so far, a well-known and
starred Swedish chef was given the word. His message was that we — as consumers — have an
all too limited view of what is possible to eat. His authority made it clear that the public was
ignorant in this regard. The rhetorical power in his presentation became the will to gain new
knowledge and master the so far unknown underwater world. He educated the public, offering

to be a guide to both the sea and the kitchen. His presentation served the double purpose of
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not only making the commercializing new species of fish legitimate but also making these
species exotic and symbolically attractive. The starred chef opened up a new commercial
world where the commonly used cod were only a small part of the food resource. His
narrative of the chain from sea to table was seductive and educational. By stating that “if you
want something unique you cannot ask for the menu one month in advance”, he made the
direct association between the ban on discarding and new norms for restaurant customers.
Implicitly, the ban on discarding became attached with connotations of the symbolic capital of

consumption.

In sum, in the RSAAF seminar social notions of an unlimited resource became the scapegoat
that had allowed over-board discarding — and therefore the massive CFP failure — without
serious moral implications. This was changing since the Commissioner mentioned “bad image
about fishing” in this context, thereby objecting to a notion of a boundary-less world that she
called ““a faulty idea” while blaming policy makers and not fishermen. The problem was given
a moral dimension because a world without boundaries lacks moral value foundations. This
was an effective way of constructing the problem and point out how it could be solved. The
complexity of the real world was held at bay by making a policy failure into a moral issue
under a common responsibility. The conclusion to this line of argumentation was the creation
of a new market for formerly non-commercial species of fish. During the process of
articulating this market, fish was first morally and then symbolically charged. Fish became a
potentially profitable resource in economic terms. But in order to realize the potential, a
reformed CFP needs profitability at the level of individual firms. In the proposal this is
operationalized through the annihilation of fleet overcapacity. The creation of a new market
for fish is not enough to attain sustainable fisheries. Fish must also be made profitable for the
individual firm. Through ITQ fish is valorized as an economic resource for individual

fishermen, as the SCAB seminar illustrated.
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Economic valorization
The SCAB seminar on ITQ in relation to small-scale coastal fisheries included a range of

stakeholders in fisheries governance but excluded professional fishermen. Early on in the
seminar, an academic economist explained the rationale of transferrable quotas by accounting
for the underlying modeling principles. From having been a possible political approach
among other possible approaches, ITQ became established as a practice with theoretical and
scientific legitimacy. The economics theorem that needed to be taken as a given for this to
work was that for-profit businesses power societal development, and that it is profitable
businesses that can act in a market economy. However, fish in itself is not a priori a part of a
market system. Fisheries management can just as well build upon free access or non-market
oriented political decisions. But the economist stated that fisheries lacked effective pricing
mechanisms to allocate the resource. Here, ITQ was activated as a tool for sustainability in the
unanimous statement that ”ITQ create value”. At almost every turn in the presentation the
economist was challenged by a professional fisherman that — although no fishermen were
invited — was there in the capacity of chairman of a stakeholder organization. The active
reduction of social complexity performed by the economist was countered by the active

introduction of social complexity performed by the fisherman.

The ITQ system depends upon the potential to quantify a resource where a ban on discards
serves to give a reliable representation of the resource status, and allocate it to quotas. At the
seminar fish was this resource, but other resources are possible, for example days-at-sea.
Apart from making fish quantifiable, it must be associated with economic value. One way of
valorizing fish in this way is to transform it into private property. ITQ do this by attaching
quotas to individual fishing vessels. When ITQ was established as a legitimate resource
allocation model at the seminar, fish became manageable in the economics model. What the

economist did at the seminar was to posit that capital is able to generate profit only if it
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circulates. Stagnant capital does not have the ability to power markets. Fish is mobile across
administrative boundaries and difficult to control. The ban on discards helps to visualize the

mobility of fish while ITQ regulates it.

The ITQ logic opened up for an additional interpretation of the moral argumentation that took
shape at the RSSAF seminar. The principle behind ITQ is effectiveness. A less profitable
fishing business can sell its quota to a more profitable business. The seller makes a profit and
exits the fishery, while the buyer can optimize fishing profitability. If ITQ were to be
unrealized, the situation would become defined by a form of reversed waste of resources; it
would remain sub-effective. The economist represented the pre-1TQ situation as inflexible.
Some fishermen fish their allocated quota early in the year, while others do not manage to fish
their quota at all. The total quota on a regional or national level might thereby not be utilized
optimally. By privatizing fish, the new market for ITQ would ensure that the maximum
sustainable yield, whose estimation becomes possible through a discarding ban and the
landing of all catches, is reached. ITQ was thereby represented as a solution to a situation
with overcapacity but underutilization. The morality that was articulated at the RSSAF
seminar then became an issue of effectiveness, and moral grading was associated with degree
of optimization. The economics modeling that a reformed CFP is conditional upon was
transformed into moral modeling with the help of the principle of efficiency. This was only
one possible outcome. Alternative outcomes could for example have been grounded in
principles of sufficiency and frugality rather than efficiency, including in the discourse the
risk of ending up “consuming more of the resource than before, albeit more efficiently” (Daly,

2007, p. 193).

At the SCAB seminar, the representative from the Board itself suggested that low profitability
is not in itself wrong. He posed the rhetorical question “What do we as owners of the quota

want?”” and answered “It seems as if we should manage the small-scale”. Whether ITQ is the
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proper way to do this was not taken to a conclusion at the seminar. Instead, it ended with the
open question of responsibility for the continued dialogue about ITQ, by now established as
legitimate fisheries management alternative. The Board representative concluded by returning
to the economics model on which ITQ is based, and asked if there might be alternative models
or if the model could be “adjusted” in different ways. In light of how the model had proved to
be a highly contested issue, he could have added “in order to make it more compatible with

social reality”.

Conclusions
In sustainability discourse, ecological and economic aspects are often taken for granted and

used as black-boxed qualities that policy is articulated and operationalized against (Hultman
& Corvellec, 2012). Contrary to such an assumption, this study has shown how sustainability
is socially constructed by the rhetorical mobilisation of particular orders of justification. We

draw three conclusions from the analysis.

The first conclusion is that the social constructivist approach has made it possible to show

how sustainability is a process whose meaning emerge in discursive practice (Figure 1).

FIGURE 1 NEAR HERE

The analysis revolved around the framing of fish as ‘resource’. At the RSAAF seminar on a
proposed ban on discarding, fish was established as a critical food resource under a common
responsibility. This allowed a moral argument that became associated with new markets and
consumer demands for sustainable practices. The morally charged fish resource became the
subject for economic valorization at the SCAB on ITQ in relation to small-scale coastal
fisheries. By removing the social realities of the profession of small-scale fisheries from
fishing rights associated with individual fishing vessels, a market for professional practices
was legitimized and represented as the solution to a moral problem. Sustainability was
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socially constructed through the imagining of new markets for (1) formerly non-commercial

species of fish and (2) for the rights and competence to catch and land fish.

The second conclusion follows from this line of argument. Taken together, the two seminars
posed the question: What is necessary to reestablish a moral order? The answer that emerged
during the presentations and discussions was: Economics This is an illustration of how
economic growth, on a general level, is a primary order of justification in EU environmental
policy. This is consequential since it raises the question of the measurability of sustainability
parameters (Alexander, 2005) in relation to the experience, ethics and competence of
professional fishermen. The market for ITQ is predictive because the model it builds upon has
ambitions to fulfil its own criteria for success by ordering social reality according to the
measurability it needs as input. In this way, the economic modelling that a reformed CFP
relies on is self-fulfilling. This causal connection between economics and economies is not
necessarily problematic or destructive, but it needs reflection among stakeholders involved in

small-scale coastal fisheries.

This leads to the third conclusion. Fish was framed as a resource whose future status was a
common responsibility. As the analysis has demonstrated, this responsibility was articulated
in relation to the creation of new markets. This has consequences for how the responsibility
must be understood since it becomes impossible to assume any part of this responsibility
without being a part of the imagined markets. If policy, according to the neoliberal logic that
governs the privatization of a natural resource to individual firms, has the function to set the
conditions for a functioning market, the responsibility for the fish resource is shared between
producers and consumers. A structuring principle in the proposal for a reformed CFP is that
fishermen should assume control over a larger part of the value chain in transforming fish
from natural resource to commaodity. This is the meaning behind representing the CFP as a

driving force behind the development of coastal communities. One possible interpretation of
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this is that fishermen should take responsibility by developing their economic rationality as
producers. As both the seminar made clear, this might not necessarily correspond to the

professional ethics and moral values of professional fishermen.
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RSAAF seminar on ban on SCAB seminar on ITQ in relation to small-scale
discarding fisheries

food [€2 moral [€| resource [€?| limited [€| economic value

|

norms and market-making economic valorization and market-making

common responsibility

|

the social construction of sustainability

Figure 1. The social construction of sustainability in two seminars on the proposal for a
reformed EU Common Fisheries Policy.
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Abstract

The terms °‘sustainability’ and ‘sustainable’ in the context of sustainable
development (SD) can often be found in mass media as well as on Internet today.
Although these terms have attracted people, their meanings are still vague. This study
explored how the terms were used, what was intended to be ‘sustained’ in each usage,
and what kind of concrete criteria was used. First, we searched for ‘sustainable’ in
Japanese and English newspapers and observed increasing trends of the use of the term.
Secondly, we searched for ‘sustainable xxx” in Web pages and identified that key fields
of SD practices and activities. Finally, we reviewed SD criteria set by several activities
and documents around the world. After reviewing 12 sets of SD criteria, we categorized
those criteria into 10 subgroups and integrated them into three groups: reversibility,
human needs, and stability.

Introduction

The concept of sustainable development (SD) was developed in the late 1980s.
The most famous definition is that of the Brundtland Commission in Our Common
Future (World Commission on Environment and Development, 1987): ‘development
that meets the needs of the present without compromising the ability of future
generations to meet their own needs’. The concept of SD became popular from the late
1980s to 1990s. Many different definitions of SD were proposed. The terms
‘sustainability’ and ‘sustainable’ in the context of SD can often be found in mass media



as well as on Internet today. Barkemeyer et al. (2009) investigated the frequency of the
use of ‘sustainability’ and ‘sustainable development’ as well as ‘Corporate Social
Responsibility,” etc. in 115 newspapers published between 1990 and 2008 from 39
countries, and identified the increasing trend of the use of ‘sustainability’ and
‘sustainable development’. Kajikawa et al. (2007) observed another increasing trend for
scientific papers in journals. Kates et al. (2005) found 8,720,000 Web pages that used
‘sustainable development.” Although these terms have attracted people’s attentions, their
meanings have been vague. Several studies tried to clarify the meanings of ‘sustainable
development.” For instance, Morita, T. and Kawashima, Y. (1993) reviewed and
categorized 41 definitions of ‘sustainable development’ in articles published in years
between the late 1970s and the early 1990s, and identified three key components to
define ‘sustainable development’: (1) conservation of ecosystem and natural resources,
(2) inter-generational equity, and (3) intra-generational equity and poverty reduction.
The core definition and meaning have become clearer on conceptual level, however,
these are still too abstract to use in increasing/expanding activities relating to
sustainable development and to deepen constructive discussions on sustainable
development. In addition, different framing of issues has caused gaps between
stakeholders’ perception on the issues. Meanwhile, especially for the last decade, the
concept of SD has spread to various areas relating to SD. This can be regarded as a shift
from concept to practices in terms of SD, and we could learn practical wisdoms on SD
from such practices.

This study therefore explored what are intended to be sustained in each usage,
and what kind of criteria should be used for the meanings of the term, focusing on
various practices about SD and examined the above-mentioned conceptual points.

Methodology

Trend in the use of ‘sustainable’in Japanese newspapers

The study by Barkemeyer et al. (2009) covered 115 newspapers from 39
countries but excluded Japanese newspapers. We therefore investigated the trends in the
use of ‘sustainable’ in the five major Japanese newspapers (Yomiuri, Mainichi, Asahi,
Nikkei, and Sankei) mainly, and in the New York Times and the Guardian to see if there
were any trends in Japanese media that were different from Western media. We then
compared them with the trend that Barkemeyer et al. (2009) identified.

In Japanese, ‘sustainable’ is represented in four different terms, “jizoku-kanou”,
“sustainable”, “sustlnable”, and ‘sustEnable,” which are found in newspapers,



scientific articles, and Web sites written in Japanese (Hereinafter, these four terms are
referred to as “’sustainable’ in Japanese™). We searched these four terms in Japanese
newspapers and ‘sustainable’ in the other two newspapers written in English. The period
for our investigation was from 1990 to 2011.

We initially tried to conduct the same search on the Web. However, as the
number of websites themselves had increased rapidly, we found it difficult to tell
whether increasing trend in the use of the terms was due to increase in the number of
websites, or increase in the people’s concern for ‘sustainability’. Thus, we decided not
to search on the Web.

Identification of words associated with ‘sustainable’on the Web

Next, we searched words following after ‘sustainable’ (Hereinafter, referred as
“associated words” or “words associated with ‘sustainable’’) for the Web. The reason
why we chose the Web for the survey was because information obtainable on the Web
included newspapers, books, and other journals and was the largest source of
information. We used Google search engine to search ‘sustaina