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Abstract

This research examines the complex focal — national — gtobal power dy namies that are o
pait of marine protected arca ¢ VIPA) co-management in Behize. using Friends of Nature
(FONY a Tocal NGO that manages two MPAS along the southern coast. as an example.
The tirst part of the thesis consssts of a description and evaluation of marime conseryanon
m Belize and the Friends of Nature experience thus far. The chapters docuiment the
system of MPA co-management in Belize. highlighting the distiibution of power and
anthority between local. nattonal and elobal stakeholders involved i the process. In
reviewing FON's management activities and its interactions with the communities it
represents, I suggest anew way of understanding the notion of “local empowerment” as i
component of co-management. fessons usetully shared. as well as arcas for improvement.
Part Two takes a more theoretically critical perspective on this experience. vffering a
ditferent exaluation of the polities of marine conseryation by exploring the issues
surroundmg co-management as a form of conservationist interventon. The chapters
entend Part One’s evaluation, but | shift the focus toward the discursive content in which
co-management operates in one vitlage. Placencia. The analysis presents the process as
contested conceptual project tn which focal tishers™ and global conservation
organizations” notons of conservation come into contlict. The matrin of connections
between global and local actors indicates that though a powertul conceptual apparatus,
consenvation discourse s not pecessarily dominant. In many ways, fishers actively
contest it In doing so, they engage these discursive constructions ot ecological problems
and solugions by participating m FON m o ughly strategic manner. This ultimately resulis
i a continieusty shifting assortment of eains and deticits for all co-management
participants, and highlights the Iimitaton of positioning co-management as either
“cmpowertng or co-opting of tocal stakeholders.
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INTRODUCTION

The international development “industry " has spent the early ycars of the twenty -
first century recovering from the onslaught of criticism in the previous decade that
characterized its intenventions as failures and positioned it politically as an extension of
discursively hegemonic Western constructions of the Under-developed Other (Ferguson
1990 Esteva 1992: Sachs 1992: Escobar 1995)." In the wake of the “demise” of
development a new community of “benign” interventionist actors has emerged upon the
global stage in the form of conservation-oriented non-governmental organizations
(CNGOs). Growing concerns over the state of the Earth’s environment has spawned a
global quest for “sustainability " in which transnational conservation organiZations are
clatming a place as powertul global actors. Indeed, throughout the world. and with
increasing prevalence. clashes between communities, industry, governments. NGOs. and
other stakeholders over the use and management of natural resources are becoming a
major concern politically. economically. and socially (Pinkerton 1989: Peet and Watts
1993 Mulrennan 1994 Smith and McCarter 1997: Stevens 1997a: Buckles 19992 Chapin
2004 Tgoe 2004 Tsing 2005).

In the Latin America and Caribbean region. a growing number of people arc
relying on coastal resources for both subsistence and commercial purposes. while the

burgeoning tourist industry continues to expand into coastal areas for the host of marine

" Lhroughout this thesis, single quotation marks are nsed to indicate problematized words and phrases
Fhey appear only on the first usage of such terms in cach chapter. Double quotaton marks mdicate direct
citations from texts orintervicws,
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eco-tour and tropical get-away vacation opportuntties they offer. The growing pressure
on coastal areas i1s endangering the future sustainability of the very resources that local.
national. and global stakeholders value. The current trend towards developing marime
protected areas (MPASs) as a means to ensure the continuing viability of diminishing
resources and over-taxed ecosystems. such as coral reefs. presents challenges in
developing management models that promote participatory and cooperative relationships,
whilst addressing often divergent local. national, and global economic development and
conservation priorities.

In insular Caribbean states and coastal areas ot Latin America. including Belize.
where this research was done. coastal communities and governments alike regard these
resources as crucial to current and future development inttatives. For example. the
Government of Belize. several conservation and development-oriented organizations, and
rescarchers have noted that there is a pressing need to identity means to: sustainably
Mmanage marine resources in a manner that promotes long-term cooperation among
divergent groups of actors: provide opportunities for economic development locally and
nationally: and “conserve’ those resources and protect their ecosystems’ future viability
(Azueta 2000 CZMAT 2000: TASTE 2001 McField 2002: Palacio 20020 NMcConney . et
al 200-h). This necessarily involves considering multiple stakeholders™ perspectives on
coastal and marine resource use. as well as incorporating their social. political and
economic needs and iterests in a management regime. In the past decade. the
Government of Belize has developed a system of MPAs and subsequently pursued therr

co-management as the favoured avenue ot action in meeting these objectives. As state

9
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and [ccal resources and capacities are limited. however, this has often involved turning to
CNGOs as partners in MPA co-management.

My research explores the politics of marine conservation by examining these
complex local — national — global dynamics that are a part of the practice of MPA co-
management in Belize. In doing so, | use the term “politics™ in a broad sense to describe
the processes. agencies, and interactions of multiple actors beyond, but including. the
state system. | present my analysis in two parts, each with a distinct analy tical focus that
atms to provide readers with rather different perspectives on the practice of communtty -
based marine conservation in Belize.

Part One consists of a description and evaluation of marine conservation 1n Belize
and one local NGO’s expertence with community-based management of NPAS TS
designad to provide practitoners and scholars alike with a pragmatic sense of the
challenges and advantages that emerge tfrom the Belizean experience with MPA
managzment and of the particular local NGO model of co-management that I examinced.
This part of the thesis documents and assesses the system of MPA co-management in
Belize. highlighting the distribution of control and authority between local, national and
global stakeholders involved in the process. It also draws attention to the specifics of the
local NGO’s management activities and its interactions with the communities 1t
represents, and suggests an alternative understanding of “local empowerment” as a
component of co-management. one that ditfers trom current discussions on the subject.

Part Two takes a more theoretically critical approach to the co-management

experience, offering another perspective on the politics of marine conservation by taking
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up the issue of transnational CNGO intervention in Belize. The chapters retlect an
extension of Part One’s evaluation. shifting the focus toward the discursive context n
which co-management operates in the village of Placencia. and relating the process as a
contested conceptual project in which local and global notions of conservation come tnto
conthict. This part of the thesis assesses the co-management process in terms of
conservation's discursive constructions as they are formulated and mobilized by CNGO«,
forwarded via local NGO activities, and engaged by fishers in the village. The analysis
focuses on the outcomes of this matrix of connection between global and local actors,
which indicate that, while a powerful conceptual apparatus. conservation discourse s not
necessarily dommant: rather, local fishers actively contest it. engaging 1t strategically via
their involvemenr with the local NGO in a manner that ultimately results in a
continuously shifting assortment of gains and deticits tor all co-management participants.
Much like Ferguson’s (1990) critique of development. I argue that conservation is
a dommant conceptual apparatus that produces tangible effects through s discursive
machinations. But | also expand beyond Ferguson’s critique that focuses on the idea and
istitutional industry of development by analyzing the intricate discursive politics of
ecological intervention from the perspective ot its recipients. local peoples. as they
interact with powerful local. national. and transnational actors in the process of marine
conservaton. I suggest that discusstons of co-management’s capacity to “empower” local

.

peoples through “participation” must engage the notion of power as a complicated and
messy process of negotiation, (re)prioritization. and deliberation. I endeayour to broaden

the discussion and further extend the challenge to conservationists (Chapin 2004 to
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ensure the privilege that informs their mission does not obscure the significance of other
forms of knowledge, experience, and survival.

My desire to do research on co-management in Belize was influenced by my
previous research with Aboriginal communities in Canada. My Master’s degree research
on the joint management agreement between Nuu-chah-nulth First Nations and the
Province of British Columbia highlighted the political aspects of co-management. The
co-management regime governing the resources of Clayoquot Sound, on the west coast of
Vancouver Island, arose out of conflicts between indigenous users, environmentalists and
state managers concerning access and use of resources. Now, Nuu-chah-nulth and other
stakeholders cooperatively manage multiple contested resources on a comprehensive
scale, including forests and fisheries (Goetze 1998).

The success of the Clayoquot model is linked to its capacity to share decision-
making authority between Aboriginal co-managers and the provincial government. At the
core of these conflicts were Nuu-chah-nulth demands for the recognition of their inherent
rights to self-determination and self-governance, and for the settlement of their
outstanding claims to traditional territories. For Nuu-chah-nulth, the ability to have
control over the resources of these territories is directly linked to their ability to practice
their inherent rights, to engage them in daily life (Goetze, in press). As such, co-
management in this setting was primarily a political matter of negotiation related to rights
claims that are themselves associated with demands for effective and enabling power-

sharing in aboriginal — state relations.
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It was also true in the case of Nuu-chah-nulth co-management that CNGOs. both
local (Friends of Clayoquot Sound) and transnational (Greenpeace, Ecotrust. Sterra Club.
Natural Resources Detense Council). made claims to having a role in how the resources
of the area were to be managed. The debate over how best to conserve the resources of
Clayoguot Sound. and who had authority over the definition and direction ot
conservation strategies, was a significant element within the multi-stakeholder co-
management process. Unfortunately. with my Himited time in Clayoquot. I did not have
an opportunity to further explore the rich dynamics of conservation politics within the
context of the co-management process.

It was against this background of experience that [ began my doctoral research. |
went to Belize with a desire to understand how co-management works — or does not — in
a ditferent setting. how such joint governance institutions involving local peoples operate
in the context of a developing area. As CNGOs are direct contributors to the operation of
co-maragement in Belize. | would also have the opportunity to further explore the
influence that CNGOs have on the practice(s) of resource management. as well as on the
processes of partnership-building and power-sharing that are at the core ol co-
managcment.

[hrough an ever-amazing domuno effect ot contacts, I came to learn about Friends
of Nature (FON). a small conservation NGO based in the coastal fishing village ot
Placencia in southern Belize. At the time. FON was in the process ot negotiating i~
second co-management agreement with government partners, which would give it

authority in the management over two local MPAs. FON was also participating in a

6
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regional initiative that aimed to facilitate co-management of coastal resources in the
Caribbean. The operation of the FON co-management model in Belize promised to
provide a good example of the complexities that characterize the process of collaborative
management of MPAs and the operation of conservation intervention in developing areas.

The rest of the introduction describes the context and execution of the research
and places it in a theoretical framework within the broader literature that informs the

main arguments in the chapters to follow.

Field Realities: The Evolution of Research Questions, Objectives, and Methods
The Initial Research Plan

In pursuing this research, I eventually became most interested in the issues
surrounding the negotiation of competing local, national, and global conservation
agendas in the co-management of MPAs in Belize. Upon learning about the details of the
co-management agreements for Laughing Bird Caye National Park and Gladden Spit
Marine Reserve (GSMR) in 2002, I decided to focus on exploring the operations of local
NGO-directed co-management regimes. Other researchers had described a critical need
for social science research on cooperative coastal resource management in southern
Belize (Palacio 2001; TASTE 2001), and the FON co-management initiative provided an
ideal context within which to undertake such work.

The road to this research orientation was not direct, however. Initially, my field
research aimed to answer questions concerning the ways in which the relationships of
different stakeholders developed over time, and the means to ameliorating community

members’ participation in the process of multistakeholder collaboration through
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participatory processes which aimed to promote the empowerment of local resource users
within FON's ongoing conservation etforts. Working closely with FON staft. my rofe
was to be to both investigate as well as contribute to the process of developimg FON's co-
management system. focusing on capacity-building assistance with FON while
facilitating a participatory approach they were interested in using. I was also to aid m the
process of developing a new cooperative management paradigm by augmenting local
users’ participation in the management of contested resources. Given FON's stated
mterest in local empowerment. I wanted to observe the interaction of local community
stakeholders with FON representatives in this process of negotiating interests in and
claims to marine resources, The goals of this research were to identity key issues and
actions to be taken in order to establish management strategies for the NMPAs that
effectively incorporate users” perspectives and promote their active participation in the
Cco-nmanagement process.

As often happens. however. things did not work out in the field as plauned m the
research proposal. Upon arrival in the tield. I did not receive the support I had been
assured from FON. and local stakeholders were reluctant or disinterested 1 participating
in yet another research project. As I quickly learned. participatory activities are not part
of the cultural norm in the villages of the FON area. Travel between villages was difficult
to arrange and very costly. These realities required a serious rethinking of my research

orientation and activities.
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The Kesearch Plan Reconsidered

My objectives thus shifted towards the consideration of the complex politics of
MPA co-management, focusing on the interactions of local, national. and global
stakeholders involved in the process. This assumed a consideration of the FON co-
management experience not only in terms of the protection of the resource. but also for
its effects on stakeholders™ power relations, particularly among actors at different fevels.
With this shitt in objective. new questions emerged:
*  How dolocal. national and global stakeholders envisage marine resources and NPAs,

what are their interests in them and how do they recognize and negotiate these
interests?

= What are the sources of each stakeholder’s leverage and claims to legitimacy i the
co-mmanagement process’?

*  How is authority exercised and shared among parties to the co-management
agreements and what implications does this have for the nature of governance

eenerally”

* In what ways is co-management viewed and’or mobilized as a means to local
empowerment by ditferent participants, and with what effects”

= Whatinfluence, in particular. do transnational CNGOs have over the co-management
process. and is this changing?

My new research objectives reflected the concerns of these questions. and included: (1)

understanding the operation of co-management in Belize. particularly regarding the

contlrets and alliances that shape the exercise of power and authority among actors

involved in designing and implementing the process in communities: (2) assessing FONTS

functioning within the village with the most active use of the MPAs™ resources,

Placencia, with a focus on the organization’s orientation to notions of co-management’s

O
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atility in securing or augmenting local empowerment: and (3) eaploring the role and
influence ot CNGOs as they involved members of local communities as key participants
in the conservation projects they funded for area MPAx.

tn sum. the broad intention of this research was to analyze the FON example in
order to understand the complex outcomes of the local — national — global linkages that

are mherent in implementing MPA co-management in Belize and elsewhere.

Methodology

I began preparing for my research in southern Belize in the fall of 2001, domng
archival research in various library collections to develop my knowledge ot marine
resource management issues in Belize, and forming contacts with stakeholders and NGOs
involved in the co-management process there. In April 2002, T traveled to Placencia tor
ten days in order to attend a strategic planning workshop to which I had been imvited by
FON staft and Caribbean Conservation Association tacilitators. While there. I met with
FON staft ro discuss the nature of my rescarch activities. which would begin once |
returned i June. In the field, my initial plan was to focus on participatory research
methodology. One of the fundamental limitations of participatory methods. as |
discovered, is that there must be ongoing local interest in and support of the research
project in order for these methods to be mobilized. A pre-existing cultural context and
mechanisms for community engagement and participation in local events is also usefulaf
not necessary. Though a key informant in FON initially assured me that such
participation was feasible on my preliminary site visit in April. atter the first month ot

research in June 2002, it became clear that both of these key conditions were lacking in

10
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the area. Two months later. | returned to Placencia after returning home for health
reasons. During this time. | had decided to resort to more “conventional ™ research
methaods for the duration of the fieldwork focusing on individual interviews rather than
group activities. From September 2002 to February 2003 and April to July 20031 was
based in Placencia, the village where the vast majority of active fishers and tour guides in
the area covered by FON live and work. and where FON's office is located.”

As it turned out. most people. particularly community members. were more
amenable to a personalized one-on-one approach. due to their preference tor Jess
formalized settings and privacy. Locally, one of the best ways to both develop rapport
and gain information about the co-management process was the use of informal
interviewing. an activity which took place at village restaurants. bars. focal docks. and
community functions. After a time. some. though not many. fishers and fisher-tour guides
were more comtortable with moving on to a more structured interview process. Informal
interviews were conducted with over eighty members of the five communities. most in
Placencia.

From Placencia. I traveled five times to Belize City and twice to Belmopan. the
capital city. to interview government, CNGO. and multilateral donor representatives.
each trip lasting between two to seven days. As in Placencia. informal interviews were
effective as a means of introduction with these informants and as a prelude to the more

formal nterviews to follow.

“Ldid travel tvace to cach of the othier Tour v illages represented in FON though my visits were limited 1o
One or two day s
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In order to capture varying stakeholder views of the co-management process in a
more rn-depth manner, I chose to conduct semi-structured interviews. Informal interyviews
were oriented not only towards building rapport and famiharizing people with my
research interests. but also with establishing what issues were of importance as the
subject of research from various stakeholder perspectives. The questions for semi-
structured interviews were formulated from my notes of informal interviews. In total. |
conducted fifty-four semi-structured interviews averaging forty-five to minety minutes. Of
these twenty-siy were with people in Placencia: three with FON staft (out of ten): four
with Board members (out of twelve): three with full-time fishers who did no gurding (out
of eighty: eleven with fishers who were also tishing guides (out of seventeen): two with
dive guides (out of fourteen); and three with hotel owners (out of forty-three).” Another
nine were with state authorities in the Fisheries Department (four). the Forestry
Department (one). Coastal Zone Management Authority and Institute (four). one with the
head o1 the Belize Fishermen Cooperatives Association, and eight with representatives of
transnational CNGOs and multilateral donors active 1 the FON co-management process
(World Wildlife Fund. United Nations Development Program, Global Environment

Facility, Meso-Ainerican Barrier Reef System. Protected Areas Conservation Trust. and

T Ehere vere 126 licensed tishers iy Placencia m 2000 (CZMAT 20000 In 2002, twenty three were
registered as full-time producers. while thitty-two were registered as part-timie or non-producing members
ol the Placencia Cooperatis e (Placencia Producer™s Cooperative Society 20024, Today, it s ulmost
exclusively men who tish commercially cwith an average of sixteen years of experience (Peres 2000)
While some women used 1o Hish commercially . currently most work in the tourism industry 1o Placencia.
mosthy as hotel restaurant or shop owners. Some women in the village do fish recieationally for
subsistenee con weekend boating irips. or off the beach or dock in the evenings). and there is one womian
who, witn her hushand, [ishes tall ume. She was, howeyei, uncomtortable discussing her expesiences even
man intormal seting T esperienced similar ditficolties with FON staff, whose busy schedules and less than
positive experiences with previous researchers made the mterviewing process challengine

1'7
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Caribbean Conservation Association).” Finally. in the last month of my stay in Belize. |
traveled south to Punta Gorda and north to Caye Caulker and Belize City to conduct cight
semi-structured interviews with staff members of four other NGOs charged with co-
managing MPA«: Toledo Association for Sustainable Tourism and Empow erment
(TASTE) and the Toledo Institute tor Development and Environment (TIDLE) in Punta
Gorda: the Forest and Marine Reserve Assoctation of Caye Caulker (FANRACC) n
Caye Caulker: and Belize Audubon Society (BAS) in Belize City.

I also attempted to conduct structured interviews with informants with whom |
had already spoken. in the tform of a questionnaire. I soon discovered that scheduling was
a significant problem, as was a rapid development of research burn-out, particularly
among people in Placencia. Snowballing was the most effective technique for identifving
local interviewees once a few had participated. Identitying government and state
representatives was relatively easy. as their roles and responsibilities vis-a-vis NPA co-
management are publicly demarcated.

Direct and participatory observation also played an important part in
understanding the complexity of stakeholders™ relationships. needs. and interests. and in
the alliances and contlicts of relations between actors. | was able to attend five
community consultations conducted by FON. three donor-led workshops. two
government-sponsored symposia. and an international fisheries conference involving all

stakeholders. Toward the end of my research. I was mvited to accompany several

“Though Tmade repeated attempts o secure a formal mterviesw with he Nature Conservaney s field
representative m Punta Gorda olter our lirst informal discussion. he was consistently unavailable due o s
busy sehedule
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Placencian fishers to their camp on one of the cayes. | also participated in several other
fishing and guiding trips and a few FON expeditions where visitors were given tours of
the MPAs highlighting FON activities in the arcas.

Having returned from the tield. [ was able to focus my attention on collecting
documents produced by the most active CNGOs involved in FON co-management. While
I had had the opportunity to acquire a small amount of CNGO-produced literature n
Belize. much ot it was outdated. To gather the most current information. I conducted
three weeks of internet searches on their international activities, as well as their stated
methods and approaches to conservation. Ultimately. these documents were to become

the basis for a signifticant part of the discourse analysis featured in Part Two.

A Matter of Debate: Some Theoretical Issues

My research on marine conservation in Belize contributes to ongoig debates and
analyses that critically consider the evolving roles. responsibilities and impacts of NGOs
vis-a-vis civil society (Falk 19950 Weiss and Gordenker 19962 Fisher 1997: Lipschutz
and Fogel 2002). Several authors note the sizeable hiterature on the positive attributes of
NGO~ during the vears of the dramatic global associational expansion (for an expansive
list of such analyses. see Weiss and Gordenker 1996 and Fisher 1997). As institutions
that focused largely on trying to ameliorate circumstances in developing arcas. NGO~
were posited as capable of alleviating poverty, engaging civil society both within and
beyond the state. “empowering’ marginalized communities, and promoting a morce
democratic dialogue between communities, social movements and the state (sce in

particular Escobar 1995; Falk 1995; Weiss and Gordenker 1996: Fisher 1997 Kaldor

14
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1999: Hurrell 2005). Yet. as Fisher argued in his critical review of research on NGOs,
much of the fiterature is rife with idealized generalizations that obfuscate the complex
politics of NGOs. There is. he asserted. a need to consider: (1) the discourses that shape
NGO operations, and what they are imagined to be: (2) the impacts that relationships
between such associations. the state and communities have had in particular local
contexts: and (3) a vision of NGOs as dynamic actors operating within dynamic webs of
association (1997:442). He further observed that anthropologists have made minimal
contributions to these areas of investigation, adding. “there are relatively few detarted
studies of what is happening in particular places or within specitic organizations. few
analyses of the impact of NGO practice on the relations of power among individuals.
communities and the state, and little attention to the discourse within which NGO« are
presented as the solution to problems™ (1997:441).

Subsequent literature does directly take up the issue of NGO polities. Anafysts
question their accountability. legitimacy. and use of power (Edwards 19961 Sopgoe 1996:
Nyamugastra 1998 Wapner 1998: Biekart 1999: Steans 2002: Woods 2002). Some cite
their tendency to shift trom movements to professionalized bureaucracies. and have
remarked critically on the institutionalization of NGOs (Eder 19962 Davis 2001 Jamison
2001). Others touch on the fact that NGOs channel their entrenched pohitical agendas and
particular cultural values along with the “aid™ they provide their constituencies (Wapner
1998 Steans 2002, Hurrell 2005).

While NGOs are identified as sites of discursive production (Kardam 1991

Escobar 1995: Lister 2003), what is less discussed is the manner in wluch this in turn

A
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establishes and perpetuates power relations among NGOs and between such associational
institutions. the constituents they claim to represent. and state actors (Fairhead and Leach
2003) That some NGOs display a Foucauldian governmentality (1991) 1~ just beginning
to be explored in research (Lipschutz 2003)™.

The growing influence of transnational NGOs at the global level in recent years
has sparked attention within the extensive body of work on global governance.,
particularly with regard to the emergence ot private authority in the elobal sphere
(Meidinger 2000; Hall and Biersteker 2002: Lipschutz and Fogel 2002: Held and
McGrew 2002). In this regard, NGOs are typically considered members of the new global
civil society that “address issues having to do with a global common good™ (Lipschuts
and Fogel 2002:136). Though the participation of non-state actors ortented toward social
issues in international political processes is not. in fact, a new phenomenon. as NMurphy
(1994) aptly demonstrates in his historical review of global governance since the
Industrial Revolution. theorists recognize the historically novel authority which NGOs
are exercising across various governance functions that straddle global. national. and
local contexts (Lipschutz and Mayer 1996: Smith. et al 1997: Wapner 1997: Korten [998:
Koenig-Archibugi 2002: Woods 2002). Several authors have noted. however. that the
global governance frameworks to which they contribute are characterized by worrisome

contradictions concerning basic democratic and representational values taken to be a part

" While Luke does introduce the notion of “green governmentalinn ™, his argument centres on the wais im
which U'S government mstitutions and their policies have abrogated emy ironmentdists” coneerns “under
the strategic ambit of state power™ (1999:122) Agerawal’s areument concerning “eny ionmentahita ™
(200581 i Indiacis simularly state-centered. while Ferguson™s 119900 seminal discursive analysis of
develepment projectim Fesotho focuses on the discursive productions of state sponsored tansnational
develepment agencics.
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of g¢ood governance. especially in terms of legitimacy and accountability (Keohane 2002.
Lipschutz 2002: Woods 1999, 2002). This caution extends to environmental NGO,
whose impact as powerful players in global affairs has attracted significant scholarly
interest in the past decade (Princen and Finger 1994: Conca 1996 Wapner 1996 Y oung
1997 Liftin 1998: Bryner 2004).

Practitioners and theorists weigh the matter of transnational CNGOs" activittes in
the emerging critical literature on the practice of globally-oriented environmental
protection and management. Among the most vocalized concerns is the prevalence of
complamts concerning prohibitions against inhabitants entering protected arcas and then
exclusion trom decisions about conservation projects operating in areas where they reside
(Barrow and Fabricius 2002; Fairhead and Leach 2003 Adams 2004: Brockington 2004
Chapin 200-h). In an overt critique that has fuelled a vigorous debate within the
conservation community. Chapin suggests that the “string of failures™ that resulted from
past attempts to integrate peoples” development needs with biodiversity protection was
due to the fact that such projects were “generally paternalistic, lacking m expertse. and...
driven largely by the agendas of the conservationists™ (2004:20). He thus challenges
conservationists, including those working for the “biggest™ CNGOs who are focusing on
“sctence rather than social realities™ (2004: 18) with his assertion that “conservation
cannot be effective unless the residents of the area to be conserved are thoroughly
involved™ (2004:29-30), echoing Dasmann’s (1991) proclamation made over a decade

earlier.



PhD Thesis = T Goetze MeMaster = Anthropology

The contrasting positions among those involved in conservation initiatives often
revolve around the protection of biodiversity within protected areas. and for good reason.
Since parks were first established in the nineteenth century. in large part as a means to
secure the sovereignty of the state over unsettled areas. the creation of protected arcas has
remained the “dommant “big idea” of conservation throughout the twentieth century ™
(Adams 20044 see also Spence 1999). The current contlict over the use of protected
areas concerns the capacity of such areas to perform their protectionist tunctions in the
midst of ongoing human use. Against the trend of community -based management of
protected areas. of which “sustainable™ use is a part via integrating conservation and
development needs. proponents of “conservation as science’ suggest that “biological
science should be the sole guiding principle for biodiversity conservation m protected
natural areas™ (Chapin 2004:26). The two sides. those who promote the iclusion of
resource users for managerial as well as humanist reasons (Dasmann 1991: Stevens
1097b: Schwartzmann, et al 2000:; Adams 2004 Chapin 2004 Forsy th 2004 Tgoe 2004,
and those who argue that people should not be a part of parks (Brandon. et al. 1998
Redford and Sanderson 2000: Terborgh 2000y occupy divergent positions regarding the
politics of conservation. Thus, while the former tend to acknowledge the inherent
political situatedness of conservation ettorts. the latter tend to assert that the depoliticized
“true” essence of conservation lies in its mobilization of “sound science” (Adams 2004
Chapin 2004).

Against “purists” insistence of conservation’s political neutrality are a host of

observatons to the contrary. Wapner documents how CNGOs origially formed tor
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political reasons (1997, 1998), while Weiss and Gordenker point out how these groups
“politicize the unpoliticized™ (1996:19: see also Princen and Finger 1994). Fairhead and
Leacl contend that the politics of CNGOs may be found in the use of conservation
science itself, pointing out how “the politics of their operation is conducted through the
politics of science™ (2003:28). Within this field of critique. the political implications of
the global-focal interstices that occur between transnational conservation actors and local
peoples are also generating research interest (Nietschmann 1997 Brosius 20012 Dove
2003: Tgoe 2004 Jasanoft and Martello 2004).

Like the critical deconstructions of the concept of development produced by
anthropologists smcee the early nineties, one of the things that is needed now is to
understand how the concept of conservation shapes assumptions, unequal power
relations. and the interventions undertaken in its name. Insight concerning the extensive
ramifications of global canservation initiatives and the local projects they produce could
be enhanced by highlighting the connections between conservation discourse and
institutional practice. linking the power of representation to processes of ecologrcal and
social construction. Such an analysis has been effective in revealing the polities and
“anti-politics™ of development (IFerguson 1990:211 see also Sachs 19920 Rahnema 1992:
Escobar 1995: Manzo 1995; Porter 1995 Autumn 1996: Gardner and Lewis 19961 Gow
1996 Abram and Waldren 1998 Fagan 1999).

As Brosius (2003) succinetly observes. critics of environmental discourses in the
past Tocused on three central areas. They have taken on the misrepresentative. idealized

consrructions of Western environmentalism (McCann 1997; Guthmann 1997),
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emphasized the contestation of discourses produced by multiple actors (Schmink and
Wood 1992 Smith and McCarter 1997: Farrhead and Leach 2003). and linked
environmental discourses to transnationalism (Milton [996).°

More recently, critics have come to rest an analytical gaze on understanding how
these various aspects of discursive representation themselves interact within the
profoundly dynamic context in which responsive local. national, and global agents
produce and contest the basis of particular areas of debate (Brosius 2001, 2003: Dove
2003). Some scholars elucidate the ways in which powertul transnational CNGO~ are
“producing for a global audience universally acceptable facts. ideas and messages about
phenomena such as “species protection™ (Martello and Jasanoft 2004:7). Others note the
way In which these organizations use particular discourses to further their anms (Luke
1999 Poncelet 2001). Theorists have also pointed to the discursive production of the
natural world by “discourse politics and coalitions within institutional contexts of
decision, action and work™ (Beck 1999:30: see also Hajer 1995 and Agrawal 2005).

What researchers have yet to explicitly consider are the ways in which globaliy -
ortented conservationist discourse epistemologically (re)produces local environments and
ecological “problems™. how such constructions are advanced within the context of
specific CNGO-led projects. and how local peoples may strategically respond to this

process.

“There is also a sabstantial eritical literature of environmentad discourse from the field of linguistios and
critical discourse analysiso whicl considers the communicatise imphcations of such Greenspeak ¢ antril]
and Oravec 1996 Harre, etal. 1999, Fill and Muhthauser 2001: Stamou and Paraskey opoudos 2004,
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There is an imimense body of knowledge on the ongoing creation and
implementation of multi-stakeholder natural resource management strategies in
developing areas which addresses the complenities of generating sustainable cooperative
initiatives involving local and national actors (see especially Stevens 1997a: Buckles
1999: Christie. et al. 2000: Berkes. et al 2001 Orlove 2002: McConpey. et al 20041, Y et
this research has not eaplicitly focused on the politics of transnational CNGO
involvement in co-management despite their dominant role in the process in developing
arcas, whether it is referred to as co-management, participatory management. or
community-based natural resource management. As has been noted tor Belize. this i~ "an
urgent topic that needs pressing study ™ (Palacio 2001:53). In this dissertation. | take up

that challenge.

Organizing Principles and Chapter Summary

This thesis amms to speak to a broad audience with diverse interests in exploring
these dynamic local — national — global interactions that intersect in contemporary
community -based marine conservation initiatives. As previously noted. s two parts
forward different analytical perspectives on the co-management process 1n Belize.

Following a review of the context of research activities in Chapter One. Part One
provides a pragmatic desciiption and an evaluation of marine conservation etforts in
Belize broadly and the FON co-management experience more specifically. The chapters
draw attention to FON's relations with local stakeholders and the distribution of authority
among local. national. and global participants. Chapter Two traces the development of

marine conservation in Belize. from the use and management of coastal resources to the



PhD Thesis — T.C. Goetze ~ McMaster — Anthropology

emergence of MPA co-management. It includes a summary of the major stakeholders’
roles (government agencies, co-managing local NGOs, communities, and CNGOs) in the
process. Chapter Three provides a detailed review of the FON experience beginning with
a history of how FON co-management was initiated, and then noting stakeholder
perceptions of FON. It includes an evaluation of the regime’s successes and challenges,
and suggests areas for improvement based on the stated experiences and perspectives of
stakeholders. Chapter Four focuses on the critically important notion of partnership, and
forwards an alternative perspective on the concept of local empowerment as an objective
of co-management. Applying an evaluative approach to the broader issue of MPA co-
management, it discusses other arrangements currently being implemented in Belize. It
notes existing barriers to building more effective co-management in Belize, and presents
a synopsis of critical lessons that are relevant to community-based MPA management
beyond the Belizean experience. In particular, it emphasizes the challenge of creating
conditions and implementing strategies that establish effective partnerships that enhance
the authority of local stakeholders, and both recognize and augment local control of local
resources.

Building on this evaluation of co-management, Part Two takes up a discursive
analysis of the process as one of ecological intervention in which global and local visions
of conservation meet and are negotiated.” Chapter Five begins by introducing readers to

several of the central, but often anonymous, ‘resource users’ in Placencia Village, the

" The discourse analysis presented in Part Two focuses on the productions of CNGOs and the responses to
this by local fishers, for my interest was to understand these interactions as they occurred between globally-
oriented conservation institutions and the local resource users that their initiatives target. As such, the
discursive productions of FON are not a part of the present analysis.
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fishers. many of whom are also tour guides. The objective of this chapter is to provide a
sense of context within which the globally -directed conservation projects implemented by
FON must operate. The preeminence of tishing as a cultural activity in Placencia reveals
fishers™ rich body of traditional knowledge about marine resources that they use to make
decisions about resource use. It also underscores the challenge that the conservation
initiatives face in seeking to re-direct tishers™ efforts from harvesting to solely non-
extractive tour guiding activities.

Chapter Six addresses the operation of conservation discourse. As Ferguson
(1990) showed of development. this chapter argues that conservation. too. is a powertul
discursively produced problematic that results in pragmatic outcomes when mobihized
tocal contexts. Through the analysis of various CNGO web-based documents. the chapter
reveals how conservation "thinking™ functions as a process of ecological and social
construction. It underscores the importance of recognizing the power of conservation
discourse to (re)ymake and shape contexts of interaction and conditions of existence
between humans and their environment.”

Chapter Seven applies this broad theoretical critique to ongoing CNGO efforts to
consarve marine resources in Belize in which they pursue their objectives through
partnering with co-managing NGOs such as FON. It demonstrates the mteraction of
community and global marine resource agendas using the example of how one CNGO

has discursively constructed the globally significant local conservation “problem” of

" Following Ferguson €19905 many scholars hay e used a deconstructionst approach m their analy ses of
dey elopment. demonstrating ifs discursiy e constructions and power politics actoss wrange of conients
thsteva 19920 Sachs 19920 Escobar 1995, Munck 1999 schuurman 2000).

12
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overtishing in Placencia for which CNGO intervention is the “sofution™. This, in turn. has
resulted In outcomes unforeseen by those who planned the initiatives. Placencian fishers
argue that the CNGO’s solution is detrimental to local needs and interests. both socially
and ecologically. They actively challenge the interpretive prerogative that iforms CNGO
agendas. so a complex global-local discursive dialectic has emerged through which
fishers™ resistance is expressed.

Finally. Chapter Eight both synthesizes and further extends the msights of the
previous chapters’ discourse analysis. exploring the complex power dynamics of CNGO
itervention via co-management. In particular. it shows how local resource users are
constructed as “powerless™ within the empow erment discourse forwarded by nstitutions
imvolved in co-management. and how fishers™ existing control over resources and
activities is affected by their involvement in FON activities. In Placencia. FON's
implementation of CNGO-funded co-management simultaneously augments and
constrains fishers™ control along with that of other actors involved. Being thus engaged in
the co-management process. fishers interact strategically with FON in way s that address
their multitaceted interests in local marine resources.

This thesis seeks to provide an alternative perspective on the development and
implementation of conservation initiatives such as community -based natural resource
management regimes. It also aims to contribute to the debate on the practice of
conservation as “the term we use to describe the choices we make about the terms ot

engagement between people and other species™ (Adams 2004:239). A this dissertation
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hopes to make clear. these terms are actively contested. negotiated. and re-invented by a

diverse spectrum ot stakeholders whose agendas are complex and continually evolving.
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CHAPI'ER ONE

In the Field: The Context of Rescarch Activities

A Bit About Belize and its MPAs

Located on the west coast of Central America. Belize. formerly known as British
Honduras, became a British colony in 1862 and gained independence in 1981, Compared
to its immediate neighbours, Guatemala and Mexico, whose Latin characteristics evolved
froni a colonial experience dominated by the Spanish. the British legacy has contributed
to Belize's distinctly Caribbean culture (Bolland 1977). Like Guyana. Belize ts
considered a part of the Caribbean community of states. for it shares many of the same
socio-cultural characteristics of those countries.’

The population of Belize is composed of Creole. of African and European
descent: Gartfuna. of African and Carib ancestry: Mestizo, of Amerindian and European
peoples: and Y ucatec. Ketchi. and Mopan Maya. As in other Caribbean states. there 1s a
noticeable ethnic divide in Belize. largely associated with skin colour. and tred closely to
social status as a direct evolution from the colonial past (Bolland 1992). W hile 1t 1s
stlowly changing. the reality remains that key political and economic spheres of Belizean
soctety are dominated by Creoles. with Mestizos a close second. Gartfuna, Maya. and
immigrant populations. mostly consisting of people from China and India, hold a

decidedly less advantaged social status. There has recently been an increase in

“AS Gront (19761 asserts, the influence of a British colonial history is evident m Belize's political
traditines, demographics, rehgion, fanguage. and soctal organization.
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immigration. so most villages are composed of relatively heterogeneous ethnic
communities. though they are generally dominated by one particular ethnic group (CSO
2002).

Belize may be described as being politically stable, with long-standimg democratic
traditions. and regular elections that are avidly contested between two parties. Political
authority is highly centralized. concentrated in the federal government. as Belize has o
very small population. 250 000, relative to the physical size of the country (Shoman
1994). The vast majority of the population i~ rurally based. and sparsely dispersed
beyond Belize City and Belmopan. the centres of government (CSO 2002). Belize is a
country of one city, a few towns, and many villages spread over six Districts. Until
recently. governance at the local. or village. level was not statutortly entrenched. Village
Councils were recently legislatively endorsed as a form of municipal governance. but
their institutional base is weak and there is little real devolution of authority. Very few
Village Councils have pursued the opportunity to create formal by -laws. At the regional
level. District Councils have been formed and the federal government recognizes the
need to strengthen this form of regional governance as the population increases (Palacio
2001

Economically. like many other developing countries, Belize is in transition.
though poverty reduction remains a central short-term objective. In 2002, thirty -three

percent of the population lived below the poverty line (GOB 2004) and. burdened with
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debt. the government continues to rely on international aid for support.” The comparative
lack of colonial infrastructural development that is easily observed in other former
Caribbean colonies such as Jamaica, Barbados, and the Bahamas is attributed to the fact
that the British viewed Belize more as a large logging camp than as a colony in which to
invest for settlement: though some sugar cane was produced in the colony. Belize was
primarily a source of lumber for the British (Bolland 1977: Shoman 1994). Heavy
reliance on natural resources continued after independence. Belize's economy is based
largely on commercial agriculture: bananas, citrus and some sugar cane. Forestry and
fishing are also mainstays of the export economy. and shrimp aquaculture is becoming
increasingly popular as a reliable form of production tor the export market.

In recent vears. however, the government has moved to shift the economy from
commercial agriculture and harvesting of diminishing resources to tourism. a far more
lucrative and. in the state’s view. more “sustainable” form of foreign exchange (Palacio
2002: Key 20023 As the home to the largest barrier reet in the northern hemisphere. vast
tracts of rainforest. and among the most impressive Mayan ruins, Belize is well endowed
Lo attract visitors for eco-tourism vacations that capitalize on the range of "naturc-based’
activities offered in these areas. Belize has also grown in popularity as a crurse
destination. with the number of visitors growing at a rapid rate annually (BTB 2001).

Belize™s system of MPAs_ which has been evolving since 1984, is a significant

attractor for tourists secking “pristine” environments in which to vacation ¢ibid). The fact

“ I 2004, Relize's international debt stood at USD $1.362 billion. while its GDP was estimated at ST778
billion The government mrtiated expansionary fiscal policies m 1998, which led 1o steady GDP growth.
averaging sivopercert sinee 1999 (htip: www cia goy cia publications tactbook geos bh himl Sulll the
stzable trade deficit and forcign debt continue to be major concerns (GOB 2004) Belize teceived $22.2
million in mternational wid in 2002 http. hdr.undp.org statistios data ety ety 1 BL/ humb
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that fisheries and other coastal resources in Belize are over-exploited soon led to the
declaration of MPAs. originally designed to safeguard particular ecosystems and species.
as fisheries "management tools™ (Azueta 2000). Unfortunately. Belize does not possess
the requisite financial and human resources to actively manage its seventeen coastal and
off-shore MPAs. so many of them are parks in name only. In some cases. development
has proceeded within MPAs unchecked. while access and activities are poorly regulated
in many popularly visited arcas (McField 2002). NMoreover, there is widespread illegal
poaching by Honduran night fishers as well as an influx of immigrants from Honduras
and Guatemala. both of which are placing additional ecological pressures on marme

resources (Palacio 2001: Pomeroy and Goetze 2003). As Young observes of Belize's

coastal and marine areas, “despite its enormous value to the overall economy of the
country. this fragile ecosystem is rapidly being threatened from damage caused by over-
exploiration of reef resources by fishing and tourism...the need to conserve and protect
this valuable resource is of utmost urgency ™ (1999:2). The ecological degradation of
marine and coastal resources has been accompanied by an increase in conflict between
fishers. tour guides and operators. and residents (TASTE 2001). The need for effective
coastal and MPA management that involves augmented [evels of stakeholder
participation is recognized both locally and nationally (CZNATL 2000: TASTLE 2001
McField 2002: Ravndal 2002).

In keeping with this, some local communities in southern Belize have recently

become involved m a regional coastal plannming process led by the Coastal Zone

Management Authority and Institute (CZMAD). The situation is compromised. however.
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by a long-standing lack of central government support tor increasing direct local
community control over the management of natural resources. and the absence of
coordination between state agencies charged with resource management responsibiities
(Freestone 1995: Palacio 2001: Ravndal 2002). There is some indication that this is
changing as decentralization becomes an attractive alternative tor a government that
“lacks the capacity to manage |natural resources] on its own™ (TASTE 2001:8). [ndeed.
the policy response to this reality has been to tocus on building partnerships with both
local and transnational NGOs to share management responsibifities through the
negotiation of co-management agreements that transter both the human and financial
costs of managing the MPAs to these organizations (Azueta 2000:; CZNAT 2000).

The fegistative framework tor establishing co-management partnerships has
existed since the early 1990s. and negotiating such agreements is a relatively
strai ghtforward process: a registered NGO makes a formal request, demonstrates its fevel
of management capacity and financial support. and submits a management plan. Some
negetiatton may then ensue concerning the organization's capacity and its proposed
management plan. The terms of reference for co-management agreements i Belize are
very simple. and once the statutory authority has approved the management plan. co
management may proceed. Having said that. there are interesting jurisdrctional issues for
a potential co-managing organization. The Forestry Department is responsible tor the
management of National Parks and Natural Monuments. which fall under tts legal
mandate, be they marine or terrestrial. Marine Reserves. the third type of MPA. are the

responsibility of the Fisheries Department. While the Forestry Departiment has no formal
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policy on the management of NPAs, the Fisheries Act allows that Departinent to “assign
management responsibility to a qualitied legal entity that is environmentally friendly and

committed to sustainable responsible tourism™ (Y oung 1999:3-4).

The Friends of Nature Story

FON began in the late 1980s as Friends ot Laughing Bird Caye (FOLBC). a
coalition of local dive operators. tour guides and business people in Placencia. a fishing
village on the southern coast of Stann Creek District. The group formed in response to the
threat of private development on Laughing Bird Caye. a small island twenty kilometers
oft the coast of Placencia.” Eventually registering itselt as an NGO. FOLBC started the
process of urging the central government to protect Laughing Bird. which had been used
historically as a fishing camp. a site of local recreation, and was increasingly important to
area villagers as a destination for community -led tourism activities. The proposed
foretgn developnent would compromise all of these local activities. FOLBC sought the
declaration of Laughing Bird Cave as a protected area. citing the need to protect the
caye’s brodiversity and promote the sustainability ot the various marine and terrestrial
resources. Several meetings were held in area communities with interests in Laughing
Bird Caye. with the aim of both informing people about FOLBC and threats to Laughmg
Bird. and gaining the support of community members for the Cave’s protection. In the
early nineties. FOLBC circulated a petition to local communities in support of the

protection of Laughing Bird. This. together with consistent lobbying of government

In the late 198OS [ocal dive guides noticed « survey post on Laughing Bird Caye Farther investieation on
their part rev ealed that the caye was 10 be sold o a foreign dey eloper.
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agencies resulted in the declaration of Laughing Bird as a National Park in {996,
Securing management of the park required additional effort. In 2001, after securing
funding from the local United Nations Development Program oftice. completing a series
of community consultations led by the Forestry Department. and dratting a management
plan. FOLBC signed a Memorandum of Understanding with Forestry to co-manage
Laughing Bird Caye National Park.

At this time. there was also rising concern over the use of Gladden Spitca
promontory of the barrrer reef torty-six kilometers east of Placencia. as a site for
increasing drve tourism. Gladden Spit is one of the few areas in the world where whale
sharks congregate on a regular basis, and may be viewed by divers and snorkelers with
refative ease. The sharks arrive in the spring. attracted by the huge aggregations of fish
that gather in the area annually to spawn. The whale sharks feed on the spawn. making
their viewing a relatively predictable event. The area also attracts local fishers. who have
historrcally used it as a primary fishing site for both subsistence and commercral
purposes. In response. The Nature Conservancy. a U.S.-based conservatton NGO. and
FOLBC began a community consultation process for the protection and management of
Gladden Spit.” In 1999, FOLBC began [obbyving government in earnest for the
declaration of the Gladden Spit area as a protected area. The arca encompasses

submerged reet and three tiny nearby islands that make up the Silk Caves,and was

"Saleguarding spavw nig aggregations from overfishing is o particular concern tor The Natare
Conservanay. as s the protection ot whale sharks from any detrimental etfects of high intensity viewing
activibios, particularly by divers. At the time FOLBC began urging the government o declare Gladden Spu
a protected area. INC-sponsared biologists and Conservancey field stafi were conducting resenrch on whale
sharks in Gladden. and had engaged m discussions iezarding whale shark behaviow with Tocad frshers and
dive sudes i Placencia

v
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declared a marine reserve a year later. In 2002, after undertaking several community
consultations and drafting a management plan. FOLBC and the Fisheries Department
signed a co-management agreement for Gladden Spit and Silk Cayes Narine Reserve
(GSMR).”

Given its interests in protecting local marme resources, FOLBC merged with
Friends of Placencia Lagoon. and changed its name to Friends of Nature (FON) in carly
2002, An experienced Executive Director was hired. more stable funding was secured.
and otfice support staft and rangers were hired to administer and manage the two MPAS”
A Board of Directors was created as the decision-making body to guide the strategic
activities of FON staff. There are twelve Board members representing key local
stakeholders: the villages of Placencia. Monkey River. Independence. Seine Bight and
Hophkins: the Placencia Producers Cooperative: the tocal branch of the Belize Tourism
Industry Association: Independence High School, the highest institution ot learning in the
area: the local Tour Guide Association. area youth. and local churches. Due to its well-
developed level of organization. staft experience. and financial stability. FON is charged
with the responsibility for implementing the plan it drafted and Fisheries approved tor the
daily management of the two MPAS. Ay such. it assumes controb over designing new and
implementing existing regulations on zoning and the behaviour of users under its co-

management agreement with the government. FON is also authorized to patrol and

" Fhough the MPA 15 Tormally named Gladden Spit and Silk Caves Marine Reser e, 1t is shortened 1o the
actonan GSMR by FON stalt and Fisheries ofticials.

T Since 20020 FON has received tunds from seyeral transaational organtzations. mcludme the Oak
Foundation. World Wildlite Fund. The Nature Conservaney. UNDP - Global Fovnonment Facibity . and
Consernvation International. Tt has also received consistent support from the national Coastal Zone
Maagement Authority and Institute
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enforce those regulations within the MPA management zones. FON holds consultations
in the five area villages in formulating its management plans. and whenever it considers
deploying new management policies and strategies. though these have had vartable
success. FON has also undertaken to provide environmental education about marine
resources locally: an outreach and education coordinator was hired in 2002 to woik in
village schools. informational brochures about the MPAs are available. and FON has a
regular column about its activities in the local newspaper.

Within Belize, FON may be described as unique in that it is one of the few
“comraunity-based” or community-initiated NGOs because it origimated trom within local
villages and because of the number of community consultations that it has organized
an effort to foster local stakeholders™ involvement.” Indeed, Laughing Bird and Gladden
Spit are the only actively managed MPAs in Belize that have been locally mitiated with

the support of community members.”

The Local Stakeholders
As a community-initiated NGO, FON represents five local communities along the
Placencia Peninsula with interests in and traditional, recreational and commercial uses of

Laughing Bird Caye and Gladden Spit. The most northern of the vitlages. and the only

“For more on the issues ivolved inthe consultation progess, see Chapter 1hree

" Othe NGOs such as Belize Audubon Society . Programme tor Belize, and Toledo Tnstiute for
Development and Emy ronment. hay e lobbied tor and manage MPAs. Though Belizean orzanizations, they
were rot instizated and established by the Tocal communitios whose marme resoutces they are charged with
managing. Rather. these oreanizations weie established largely under the impetus of transnationad CNGOS
with consernvation interests in Belize

"While there are other examples of communities Tobbying lor the protection and management of a locil
marine arca. torinstanee in Caye Caulher and Punta Gorda, FON is the only orgamzation that has
succeeded o zaining tull management responsibility . and is consistently active in managig the MPAS {or
which it is responsible. For more on this. see Chapter Four.
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one net located on the Placencia Peninsula, Hopkins has a sizeable population (1.027)
consisting largely of Garifuna (Afro-Carib) peoples. Its economy is based on subsistence
and commercial frshing with some tourism. Moving southward and onto the peninsula.
Seine Bight is a smaller village (pop. 871). whose economic characteristics are very
similar to those ot Hopkins. It also has a significant Garifuna presence. Independence
(also known as Mango Creek) is the largest village (pop. 2.929) and is locally considered
“almest big enough to be a town™. Itis here that area children go to high school. and 1t
has the best infrastructure of the five villages. Its economy is based primarily on citrus
and banana agriculture, with some commercial and subsistence fishing and a growing
shrimp farming industry. Though the most popular tourist destination of the five.
Placencia remains small (pop. 501). The road from the nearby airstrip into the village.
which sits on the point of the peninsula. was paved only in 2003. Otherwise its
infrastructure is second only to Independence. Its economy is based primarily on toutism
with active subsistence and commercial fishing. By far the smallest village tpop. 170).
Monkey River also has the poorest infrastructure of the five villages (e.g.. one
community phone. access by boat only). Being situated on the maintand. just south of
Placencia. it is trying to capitalize more on tourism, building on the ever-increasing
popularity of Placencia. Its economy is still based mostly on subsistence and commercial
fishing.

Unlike Seme Bight and Hopkins to the north. Independence. Placencia. and
Monhkey River are numerically and politically dominated by Creoles. In all five villages

there are grow ing numbers of Mayan and Honduran residents attracted to the burgeoning
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tourtsm activities and the work opportunities they provide, a trend most evident in
Placencia. All five villages have elected Village Councils, but only Placencia has drafted
a set of by-laws, which await approval by the federal government in order to gain
statutory authority. There are also two fishing cooperatives in the arca. The Placencia
Producers Cooperative Society has operated in the village since 1962, In 2000, the
Northern Fishermen’s Cooperative opened a small buying station in Independence. and it
has successfully challenged the monopoly over harvest purchasing once enjoyed by the
Placencia-based Cooperative: many fishers no longer bring their catch to Placencia
Producers in order to avoid paying debts they owe there. Both represent fishers™ mterests
localty as well as nationally. The Placencia Producers Cooperative is a member of the
national-level Belize Fishermen Cooperative Association, which sits on the Tisheries
Advisory Board together with other cooperatives. advising the government on a spectrini
of 1ssues related to the commercial fishery. Indeed. Belizean fishing cooperatives have
been described as among the most powerful in the Caribbean (McConney . et al 2003a)."
With the exception of Independence, which is economically tuelled by
commercial agriculture and aquaculture. FON villages™ economies are based on fishing
and tourtsm. Fishing is predominant in Hopkins and Seine Bight. and tourism is strongest
in Placencia and Nonkey River (Perez 2003). The two main user groups of marine
resources in the area. then. are fishers and tour guides. and many people are ivolved in
both types of activities throughout the year. Historically. fishing has been the full-time

economic activity in the area and many villagers continue to fish for subsistence and

Uhe tole of fishing cooperatinves in Belize is turther discussed in Chapter Fight
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commercial purposes on a regular basis. regardless of other forms of income (Palacio
2001). Smee the 1980s. tourism has increased as a major economic sector in the villages.
which has compensated in part for the declining tish stock (Key 2002). The norm is for
villagets to balance both activities: the spawning aggeregations occur i May and June.
followed by the lobster season. which begins in mid-June. Lobster harvesting tapers off’
by the fall. at which pomt the tourist season (November to April) begins. Most fishers
will move into tour guiding activities. such as snorkeling and sport tishing. for swhich
only modest caprtal investment is required: they can use their own boats and clients
generally bring their own equipment. Younger men are more likely to undertake the
extensive training and more costly investment i equipment required to become a dive
guide. For tishing guides, clients are tvpically acquired through word-of-mouth in the
village. and most remain loyal to a particular guide once a relationship has been
established, referring new clients to the guide based on their experience with him. Some
fishing guides and many dive guides advertise their services in the focal newspaper. on
locally-run websites, or by posting flyers in area hotels and restaurants. All guides are
required to take a course tor a nominal tee offered by the local branch of the Belize
Tourtsm Board in order to be licensed for service. Women tend to dominate work i the
tourist service industry (hotels, restaurants, shops. laundry services). Families will
typically convert part of their home into the shop or restaurant in order to reduce costs

while facilitating childcare.' It must also be added that there are some fishers. estimated

1 . . .

Ehe majority of hotels, restaurants, shops, and tour guiding businesses are small and onned by local
Famihes. There are abso several Targer resorts i the arca, which offer accommodation. food. snd recreation
services inone location outside of villages, These are privatels owned by foreign nationals. but aie not past
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by local people as approximately twelve across the five villages. who are not interested m
tourism activities and continue to rely exclusively on fishing as a source of income.
These fishers feel the impact of diminishing resources and management regulations
atfecting fishing activities more profoundly than do those fishers who also guide. or
guides who occasionally fish commercially.

Contlict between local stakeholders is largely limited to three areas of disputes:
between fishers over incursions into another’s lobster traps: between local community
members and resort owners who try to monopolize tourism business: and. more recently.,
between fishers and local and foreign dive operators in Gladden Spit. where whale shark
diving takes place at the same time as fishing of the spring spawning aggregation. Fishers
complain that the divers and snorkelers scare away the fish. Dive operators are concerned
with the danger posed to their patrons by the presence of fishers™ hooks in the water. Trap
violation contlicts are typically resolved by the individuals involved. while the other
conflicts are left unresolved. FON has attempted to mediate the latter contlicts with
limited success. Another conflict exists over the presence of Honduran and Guatemalan
fishers in the area, particularly around Gladden Spit. whose tishimg. it i~ argued.
compromises the catch of Tocal fishers. While the government is aware of these illegal
activities, the means to patrol the vast area of Belizean waters and enforce 1ts fishing

regulations is compromised by a fack of human and financial resources.'”

of transnational resort tranchises. Al tourism services are governed and facilitated by the Belize Toursm
Joard. which controls an impiessive budget for matketing Belize as o holiday destmation 3 TR 20010

1 - . . P . .
See t hapter Seven for g fuller discussion of tlegal fishing in the FON area.
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Thus, in addition to the commercial fishers. dive operators, and fishing guides of
the tive villages. other local stakeholders are relevant to FON's co-management
activities, in that they use the resources and can negatively or positively mfluence the
resource base integrity of LBCNP and GSMR. These include:

* hotel owners

* tourists

* the Placencia Producers Cooperative
* local recreational users of the caves

o local subsistence users of the marine resources
¢ inland citrus and banana plantations around Independence.

Non-lucal stakeholders involved in FON's NPA co-management process include:
¢ government agencies — Forestry Department. Fisheries Department
¢ quasi-governmental agencies — Coastal Zone Management Authority and Institute
« donors — The Nature Conservancy. Oak Foundation. UNDP. Global Environment
Facility, Conservation International. World Wildlite Fund
¢ inland shrimp farmers
« commercial fishers from Honduras and Guatemala
Laughing Bird Caye National Park
When declared as a protected area under the National Park System Actin 1991
(ST 167'1991). LBCNP originally covered only the |.4acre cave.' In 1996, the park was
extended to cover the coral faro and several patch reefs. which includes 4.077 hectares of
marine area (S 941996). In 1998, it was designated a UN World Heritage Site. The Park
is managed under a co-management agreement signed in 2000 between the Torestry

Deparrment and FON. National Parks m Belize are established with the specific

management objectives of habitat and species protection. research and education.

Protected areas in Belize are legally enshrined using Lederal legistation. relerred to as “statutory

mstru nents”. Hence, TBONP was orieinally protected under Statutory Instrument number 167 in 1[99
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preservation of natural and scenic features of national significance. and tourism and
recreation. The Conservation Division of the Forestry Department exercises formal
responsibility over National Parks. though the Division has no budget for the
management ot their marine parks.

In the past. fishers and tamilies from Placencia. Monkey River. Independence.
and Hopkins used Laughing Bird Caye for camping. recreation. and for the subsistence
and commercial harvest of finfish. conch, and lobster. Over time. tourisim activities
gained popularity. while the [evel of commercral fishing began to wane in the 1980s as
fish stocks declined. Since that time. the Laughing Bird has been an area of increasingly
intense visitation, causing damage to vegetation. Improper anchoring of boats and the
carcless practices of snorkelers and divers has resulted in reef damage.

As a national park, LBCNP is a complete no-take Conservation Zone allowing
only recreational and research activities. Until recently. ilfegal fishing continued m the
Park. In 2000, FON"s management plan divided the park into three zones designed to
ensure that activity within the park is undertaken in a “sustamable” manner. The
Recreation Zone is located on the southern tip of the caye and is approximately 35.000
square feet in size. Located within this zone are a ranger station and visitor centet.
barbeque pits, and a palapa that provides a shaded area for several hammocks and picnic
tables The visitor center includes guest facilities. such as compost toilets. and operates
on solar power. The Buffer Zone begins at the ranger station and ends at a no-entry sign
that designates the boundary of the Preservation Zone. Located at the northern tip of the

caye, it covers approximately 20.000 square foot area where no activities are pernuitted.

10
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At the time of this research a Belizean. though not local. biologist and three
rangers from the local area used the visitor centre building as a temporary rtanger station.
Patrols were carried out daily in the park. but rangers reported few incidents of non-
compliance. The biologist had obtained baseline readings for most of the routine
biological parameters of the marine resources in the park and had also prepared

presentations and brochures for LBCNP.

Gladden Spit and Silk Cayes Marine Reserve

Declared a protected area in May 2000 (ST 68:2000), GSMR covers 26.003 acres
of marine environment. Also known as The Elbow. or Point-of-Reet in Kriol. the Reserve
is located on the southernmost tip of the barrier reet just below the wave shadow of
Glover's Atoll. From the coast at Placencia Village. it takes approximately forty-five
minutes to reach Gladden Spit by boat. As part of its 2002 co-management agreement
with the Fisheries Department. FON has responsibility tor daily management activities in
the Reserve.

Marine Reserves in Belize are established as part of the Fisheries Act for the
management and preservation of all biological communities and species including
commercial species and their habitats. research, visitation, and controlled extractive use
withir specified zones. Marine reserves may include terrestrial areas either as islands or
adjacent mainland. All marine reserves are managed under the authority of the Fisheries
Department.

Since the 1920s, tishers from Placencia. Seine Bight, Monkey River.

Independence and Hopkins congregated at Gladden to harvest the annual winter and

=
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spring spawning aggregations of reef fish. Today, fishers from the northern villages of
Chunox. Copperbank. and Sartenega, where local fishing grounds are now dormant.
regularly harvest these areas as well. Foreign fishers from Honduras and Guatemala. who
fish the aggregations at night using Global Positioning System technotogy (GPS) to
locate the sites and underwater lights to attract fish to the surface. apply even more
pressure to the area.

In response, several CNGOs have expressed concern regarding the possible
depletion of Gladden’s aggregations. argumng that overfishing is suspected to have
eradicated several spawning aggregations in Belizean and other Caribbean waters.
Furthermore. the correlation between the whale sharks™ appearance and the presence of
fish spawn has raised fears regarding the possible loss of whale shark tourism should the
aggregations be depleted. These issues. as well as rising contlict between domestic and
forerzn fishers and between local tfishers and dive guides, led FON to promote the
establishment of marine reserve at Gladden Spit.

In 2003, FON drafted a management plan based on community consultations it
held with stakeholders in the five villages it represents. FON held additional meetings
with area fishermen and tour guides as well as state managers to develop a strategy for
management in Gladden’s spawning zone. The resultant plan includes designation ot foun
multiple use zones that feature compromises allowing local stakeholders to continue to
access resources in GSMR. The majority of the reserve will be a General Use Zone where
fishing will be limited to handline and free-diving techniques. A small Conservation

Zone encompasses Silk Cays and some adjacent reefs. Only non-extractive uses will be
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allowed there and motorized recreational activities will be excluded. A Restoration Zone
behind the reef covers a seagrass area that features a depleted conch ground. Fishing will
be restricted here in order to promote restoration of the conch population. A Special
Management Area includes the main spawning aggregation and whale shark area just
outstde the reef. There will be only limited access for fishers. divers and researchers in
this area. requiring dive operators to coordinate their activities to maximize the numbers
that can be accommodated. The number of tour boats and divers will be controlled. and
guides will check 1 at a pontoon station moored just under the reef. FON s imtiating
system of special site licensing tor local tour guides, and implementing a fee for whale
shark viewing to be paid by tourists wishing to enter the whale shark zone. It s still
uncertain whether a system of “traditional fishing’ licenses for the spawning zone 1 the
Reserve will be established. effectively restricting comimercial tishing activities in the
area.

During the time of my fieldwork. GSMR had a biologist from Belize City and
three local area rangers. As a part of the management plan. daily patrols were carried out
throughout the Reserve and rangers reported various incidents of non-compliance. and
made a few arrests for violations by foreign fishers harvesting illegally in Belizean
waters. The biologist prepared public presentations and brochures for the Reserve. and
initiated an extensive monitoring program in which basehne data on assorted marine
resources were obtained. Preliminary monitoring methods were developed for whale

shark behavior and for spawning aggregations.
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Having established the context within which FON co-management operates. the
rest of the thesis takes up an evaluation ot the process. considering both the anticipated

and unforeseen outcomes of co-managing NPAs in Belize.
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PART ONE

The Nature of Partnership in Marine Co-Management in Belize
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The goal of the first part of the thesis is to provide practitioners and researcheis
involved in community-based management of protected areas with insights that have
emerged from the Belizean experience with MPA co-management thus far. In doing so.
Part One sets out a practically-oriented evaluation of how MPAs are currently managed
in the country and. as such. presents the reader with much descriptive information paired
with a pragmatic analysis. It highlights the difficulties, successes, and opportunities that
Friends of Nature has encountered in developing and implementing its co-management
agicements. Based on the rich experiences and judicious observations that informants
sharved with me in the interests of conveying these msights to others. I also present a
series of recommendations and lessons generated from this aspect of the research.

For managers and policy makers. the practical lessons to be gleaned from the
following chapters are relevant bevond Belize, and may provide options or solutons that
usetully address or circumvent management challenges that they may encounter. Part
One also sets the stage for the second half of the thesis. which undertakes a conceptually -
based evaluation of FON co-management. examining the discursive politics and powes
dynamics of marme conscrvation in Belize.

In undertaking this evaluation, written material was linmted either due to a lack of
access to material, but more often because there has been hittle 1n the way of social
science research on resource management undertaken in Belize. For this reason. the
informal and semi-structured interviews I conducted with villagers. FON statf. CNGO
and multilateral donor representatives. government ofticials. and other researchers proved

imvaluable in directing and informing the analysis. In addition to what was available from
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archival information. this data enriched the discusston of the historical and current issues
and strategies of marine resource and protected areas management in Chapter Two.
Interview data is also featured prominently in Chapter Three, providing depth to the
description of FON's co-management experience thus far. and informing the suggested
areas of improvement | present at the end of the chapter. Chapter Four represents a
synthesis of the remarkably consistent ideas and experiences shared during these many
conversations. In it. [ analyze the practice of co-management of MPA«< n Belize and
argue the need to create conditions for effective partnerships that enhance local

stakeholders™ authority.
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CHAPTER TWO

Managing the Coast: Marine Conservation in Belize

Marine Resource Use in Belize

The southern area of Belize. which includes the Stann Creek and Toledo Districts.
is less heavily developed than northern arcas. but the government views this status as
temporary and sees the potential of the southern coastal region as somewhat of an
economic “gateway” (Palacio 2001, As previously noted. Belize relies on the marime and
coastal resources of the Meso-American Barrier Reet System not only for subsistence and
commercial fishing. but also as a major support for future economic development.
particularly m terms of tourism. This 1s already evidenced in the popularity of Placencia.
the fourth largest tourist destination in Belize: the vast majority of visitors to this area are
primarily interested in diving and exploring the wide variety of offshore cases and reefs
(Key 2002). In sum. the two main forms of marine resource use in Belize are fishing and

tourisn,

Fisheries

Commercial marine fisheries have been a mainstay of the Belizean cconomy for
over thirty years, ranking third in terms of its importance to the national economy
(MAFC 2002)." Commercial tishing has traditionally been based on the harvest of lobster

and conch for export, but finfish and farmed shrimp are rapidly becoming lucrative

" Feshing contributes significantly (o employ ment (over 3.200 fishersi, GDIP(5.6%¢ 10 20000 and foreizn
exchanee curnines generated by both open sea capture fisheries and terrestiially hased aguacalture tCSO
20000 MALC 2002
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industries.” There were approximately 2100 licensed tishers in Belize in 2000, four
hundred less than the previous year (CSO 2000). In Belize, a fishing license is required
for both subsistence and commercial activities, but it is unclear how many licensed and
unlicensed fishers harvest solely for subsistence purposes. and the rate at which they
harvest. The vast majority of fishers use handline method of capture for harvesting tinfish
and tree-dive for conch.” A mix of frec diving and traps are used to catch lobster. The
fintish fishery is used either for subsistence. or as an interim commercial activity durimg
closed seasons for lobster and conch, primarily targeting local bi-annual spawning
aggregations of valuable species from which large catches can typically be made over the
course of a few weeks.

Approximately three hundred fishers were operating in the five FON communities
at the time ot this research. The area has the third largest concentration of fishing vessels
in the country, and the majority are in Placencia. where fishing is particularly tmportant
(Perez 2000). Still. the number of fishers is relatively small in the south of the country. o
many migrate from the north (largely from the towns of Sartenega. Copper Bank. and
Chunon) to fish in these waters (Palacio 2001). Private. large-scale shrimp farms operate
in-land. though they are not owned or operated by area villagers. The tocal fishery s very
dynamic and continues to recruit young people. although they arguably put more pressure

on rthe tishery. Most of the local fishers with whom I spoke have secondary incomes in

“In 1999 isheries represented more than seventeen per cent of domestic exports (€ SO 2000, Farmed
shrimp s the Farzest contributor to fisheries based toreien exchange. followed by lobster and conch
(MAEC 2002

Lhe handhine method uses various gauges of oy lon fishing line to wlich a weighted sinker and hooks are
attached. The Tme is banted. dropped oy erboard and. once fish have bitten, is hauled i by hand
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the rourist industry from guiding activities, providing visitor accommodation. or engaging
in construction work locally (see also Perez 2003).

In discussions with fishers in Placencia and other villages, most will admit that
thete are only a dozen or so focused commercial fishers, those who only fish for a living
and do not partake in the tourism industry or other occupations during the closed season.
Morcover, many revealed that the effort they put into tishing varies with their success in
tourism endeavours. As a result, the degree of local pressure put on local marme

resources is typically in tlux from year to year.

Tourism

Since its modest beginnings in the early eighties, tourism in Belize has become
“one of the largest primary sources of foreign exchange™ and is almost exclusively based
on the country 's “unique environmental resources™ (CSO 2000:35.70). Major attractions
include recreational marine activities such as diving. snorkeling. kayaking. deep-sea and
fly-tishing. and sailing. There is also growing interest in terrestriallyv-based activities
such as viewing NMayan ruins, hiking, caving. river rafting, and viewing the extensive
flors and fauna of the varied forest ecosystems that still cover much of Belize. Overall.
the tourism industry in Belize is growing at an exponential rate. The number of tourists
increased by over one-third from 1988 to 1999, and the total number of hotel rooms has
more than tripled since 1980. the greatest growth occurring in coastal areas (ibid:70). In
recent years. the country has become an increasingly popular port of call tor large cruise
ships. which dock in Belize City and atford passengers the opportunity to enjoy various

coastal and in-land activities.
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Listed as the fourth most popular tourism destination in the country (BTB 2003).
the Placencia area is a relatively recent discovery for tourists. It was only n the nid-
[990s that tourism grew into a major economic activity in the area (Palacio 2001: Key
2002 It is estimated that seventy-tive percent of all visitors to the area visit Laughing
Bird Caye National Park, which can be subject to over one hundred visitors a day durimg
the high season (BTB 2003). Whale shark viewing in Gladden Spit Marine Reserve s
growing in popularity. as are the deep-sea and tly-tishing services provided by local
fishers. Visitors may also join tours offered by several local tour operators in Placencia to
Cockscomb Reserve. an in-land protected area designated tor the preservation of jaguars
and therr habitat. The Moorings and Tortola Marine Management, two international
satlboat charter companies that provide catamarans for visitors to sail around the cayes,
also recently began operating in Placencia. Areas of deep water also allow small cruise
ships access to local reefs and cayes. and several have made Laughing Bird Caye a
regular destination. Local residents and tour operators in Placencia expressed fear that the
popularity of the northern destinations may lead to larger cruise ships entering the park
area. Community members are strongly opposed to the idea. citing reports that foreign
entrepreneuts are looking closely at this near-shore cruise ship access with @ view to
developing as yet undefined docking and transport facilities.

Housing development for visitor lodging. vacation homes and retirement is also
increasing along the Placencia peninsula. A large residential retirement development near
Seine Bight caused controversy over the carrying capacity of the small peninsula region.

In the growing village of Placencia. recent government initiatives to provide space for

N
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housing have led to filling lagoon areas. As the region becomes more of an
internationally known tourist destination. relative property values have risen for the cayes
as well as the mainland. Land is increasingly subject to spiraling “hope values™ that may
not reflect their true market value. yet often lead to “damaging improvements™. such as
indiscrimmate mangrove clearance, intended to push their value higher (CZNTA|

2000:25).

Condirion of Marine and Coastal Resources

The Belize reet ecosystem, like most others in the world. has been damaged by a
variety of natural events and human activities. Belize has experienced significant
hurricane activity in the past. and global climate change is believed to be responsible for
the increase n several coral diseases and coral bleaching (Gibson, et al 1998). The low
population density of Belize places only a modest pressure on the coastal zone thiough
commerctal and subsistence tishing, aquaculture. tourism, small-scale shipping and some
recent oil exploration.’ Independence increased the need to attain economic viability .,
however. and natural resources became a primary source of foreign exchange. As a result.
resource-based industries are now the major threats to the country’s marine resources.
Shrimp trawling has caused damage to the seabed. and forergn and domestic fishing
activities have resulted in declining stocks. particularly of lobster and conch. Finfish are
fished less intensively, and Belize is considered to have some of the healthiest reef fish

stocks in the Caribbean (Heyman and Graham 2000). A study in 1990-91 concluded that

Lhe tem artsanal” describes hoth commercial and subsistence haryvesting activines i Belize as the
method of capture s unmechanized. In both cases. fishers haul in handhines manually
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finfish were only lightly to moderately exploited (Auil. et al. 1999). Rapid tourism
development has resulted in visitors damaging reefs, seabed dredging and increased
demands for waste disposal and sewage treatment. Deforestation causes sotl erosion that
translates into marine sedimentation of reefs, while agro-chemicals from nearby citrus
and banana plantations run oft into lagoons and sea areas (CSO 2000).

While it is still premature to quantity the impacts of tourism. anecdotal evidence
from people in Placencia points to boat or diver-related reet damage. poor water quality .
illegal camping, and htter as being the most urgent problems. Fishing is another main
source of impact on nearby reet systems. as lobster and conch fishing are carricd out in
reet habitats. According to many area fishers, lobster are at least fully tished. if not
overfished, while conch are clearly overfished, and have been for many yecars. Local
fishers also noted that pressure on tinfish increased in recent years. particularly after the
significant reduction in tourism activity that resulted following the terrorist attacks in the
United States in late 2001, Targeting spawning aggregations m Gladden Spit as lucrative
harvesting grounds has been an issue of particular concern tor CNGO biologists (Heyman

2001y

Marine Protected Areas in Belize
Home to the largest segment of the Meso-American Reet. Belize has an extensive

and diverse coral reef ecosystem. with all the main reef types represented: {ringing reets.

Research undertaken by The Nature Conseryancey suggests that spaw ning agerceations thonghout Behize
have been severely impacted by tishing to the pornt of cansing the complete disappedarance ol some
aggresations cHeyman 2001, The claim that the agaregations in the Placencia arca are stmtlarky threatened
s disputed. howeyercas discussed in Chapter Seven.

‘N
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barrier reef, offshore atolls. inshore patch reefs and faroes. There are also extensive
related habitats such as mangroves and seagrass beds. The 260 kilometer Behzean barrier
reef extends from the northern border with Mexico south to the Sapoditla Cays near the
border with Guatemala. Because the country’s reef habitats are of considerable economic
importance. a series of marine and coastal protected areas have been established as
central components of both biodiversity conservation and economic devefopment.”

In Belize, protected areas are legally defined as “areas set aside for the
preservation and protection of highly important natural and cultural features for the
regulation of scientific. educational. and recreational use™ (CSO 2000:83). Of the erghi
categories used to designate protected areas, the following have been the ones used to
regulate activities i Belize™s twelve off-shore MPAx thus tar:

* National Parks: Areas reserved for the protection and the preservation of scenic
values of natural significance for the benefit and enjoyment ot the general
public. These are zoned as non-extractive areas while allowing certain
recreational activities to take place.

¢ Natural Monuments: Areas reserved tor the protection and preseryvation of
nattonally significant natural features of special interest or unique
characteristics to provide opportunities for mterpretation. education. research
and public appreciation. These are zoned as non-extractive areas. but allow
certain recreational activities to take place.

* Marine Reserves: Areas reserved for protection. rescarch. recreation,
education, and controlled extraction in relation to marine and freshwater
spectes and their habitats. These areas are zoned for multiple uses. including

commercial. subsistence and sport fishing. diving and snorkeling. and stock
preservation.

Chncaddition o s expanding network of of 0 shore, multple-use MPAS. Belize has fove m-fand coastal
profected arcas. which generadly feature more resttictive zoning for therr use
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The Forestry Department ot the Ministry of Natural Resources and the
Environment, the Fisheries Departiment of the Ministry ot Agriculture. Fisheries and
Cooperatives. and the Coastal Zone Management Authority and Institute are the primary
government agencies that are responsible tor the creation and management ol MPAs 1
Belize. MPAs have been declared on an ad hoc basis since the early 19805, usually m
response 1o requests from conservation NGOs for increased protection of threatened
species or habitats. More recently. local communities have become involved in lobbying
for protection of local marine resources through MPA designation. as was the case in the
[FON area. Due to the crisis-based motivation for declaring MPAs over the past two
decades. limited progress has been made in developing comprehensive policy o1 effectne
coordination for the administration or management of MPAs in Belize.

Of the twelve MPAs, eight are designated Marine Reserves. administered by the
Fisheries Department. There are also two Natural Monuments, two Nattonal Parks, and
one Wildlite Sanctuary with significant marme habitat for which the Forestry Department
has fegal responsibility . but Fisheries administers many of these in practice. Seven of
thess MPAS have been declared World Heritage Sites. In addition. there are seven Crown
Reserves, which are essentially bird sanctuaries on small cayes. About sixteen percent of
Belize’s marine territory (based on a three mile limit) lies within MPAs with 1.3 percent
of that area designated as no-take Conservation Zones (CZMAT 2000.

In a recent evaluation. Belize s MPA system was rated as “moderately

satistactory™ in terms of management effectiveness (McField 2000:2). This indicates that

Buacalur Chico has both National Park and Marnme Reserve designations The division of MPA
management responsibilities among government agencies is discussed turther in Chapter Fow

‘N
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there are nunimal elements necessary for management, but there are also deficiencies that
prevent ettfective management and reduce the probability that conservation objectives
will be achieved. The evaluation noted that there was generally good community suppoit
for the MPASs, although a small but vocal group of fishermen openly stated their
opposition to the MPAs. Management programs and planning are essential elements
which were variously successtul and in need of improvement (ibid). This evaluation
continues to be relevant to current conditions of NIPAs in Belize.

In 2000, the Fisheries Department drafted a new policy for MPAs in which they
declared a network of strategic Marine Reserves, administratively divided into several
coastal zones (Azueta 2000).7  According to the Department. increasing levels of
resource exploitation, which demand greater efforts to maintain a sustainable fishery.
motivated the move towards the new system. The plan eliminated management and
advisory committees for each reserve and instead created one management team advisony
board for each of three marine zones. The new policy also introduced the rdea of charging
visitors entrance tees as a means of financing the reserve system. The proposed Fee would
encompass all Marine Reserves in a zone, so that tourists could enjoy several attractions
for one ticket price. The Fisheries Department was to determine the relative roles of
government and other agencies and any effects this may have on the co-management
arrangements they have with local NGOs. Interestingly. the draft policy confhicts with

existing notions for promoting coastal zone management endorsed by the Coastal Zone

S AU sime of this rescarch. the policy was stild in draft format
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Management Authority and Institute (CZMAT 2000). highlighting the jurisdictional

contlict that 1s a key difficulty in administering MPAs in Belize.

Coastal Zone Management in Belize

MPAS are among the most important elements of coastal conservation m Belize.
According to the Coastal Zone Management Authority and Institute, Belize s network of
MPAS “has traditionally formed the backbone of the integrated coastal zone management
programme in Belize™ (2000:30). Still, integrating and coordinating this program has
proved somewhat of a struggle.

There arc several legislative instruments that relate to conservation activities m
the coastal zone of Belize. Of primary signiticance is the Coastal Zone Management \ct
passed in 1998, The Act was inspired by recommendations that emerged from a UNDP-
GEF funded project on Sustainable Development and Management of Brologically
Diverse Coastal Resources in Belize (project BZE/92/G3 1. In his review of the project
Freestone (1995) noted the need to create a coordinating agency to take on responsibility
for the complex task of coastal zone management. He also recommended drafting coastal
zone legislation that would address the jurisdictional confuston promulgated by existing
faws wiving multiple line ministries legal mandates related to aspects of coastal
management, mandates which often contlict.

In response. the Act created the Coastal Zone Management Authority and
Institute. This new institution emerged trom the Coastal Zone Management Technical
Committee of the Fisheries Department, and was designed to oversee and coordinate all

activities i the country’s coastal zone and develop an integrated coastal arca

i
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management plan (CZMAI 2000). In addition, the Authority is empowered to dratt
coastal zone policy, commission research. appoint commuttees, and advise the Ninister of
Agricutture. Fisheries. and Cooperatives on issues related to the coastal zone. The
Institute is the technical branch of the Authority, designed to promote and conduct
research on the state of the country 's coastal zone (ibid). As it stands. the Coastal Zone
Management Authority and Institute is an excellent source of information on Belize's
coastel zone and acts to facilitate NMPA co-management by providing some funding for
NGO management activities.

In terms of achieving 1ts mission of improving coastal zone management in Belize.
however. the Authority is severely limited. CZNAIT statt noted during interviews that. as
opposad to being the overarching regulatory body with sole jurisdiction over coastal
Issues as was recommended. the Authority is an advisory body with neither e jure nor de
facto authority over the management of Belize's coastal resources: it has no statutory
authority to draft legally binding regulations. and government agencies are not required
to vet their activities through the Authority. It is nearly impossible. then, for the
organization to have any direct impact on coastal zone management as it has no control
over government decisions affecting the coast.

Otner key legislation relating to coastal resource management in Belize includes the
Fisheries Act. the Nattonal Parks Act. and the Forestry Act. all of which contain
provisions for the declaration (and de-declaration) of protected areas in the coastal zone.”

[n addition to the Departiments of Fisheries and Forestry, departments in the Ministry of

“The legislation used by both the Foresty and Fisheries Department to create MPAS inctudes afinal clanse
stipulat e that any arei may be “de-resenved. Lat the diseretion of the Minister™ (Ve reld 2000.8)

N
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Natural Resources. Environment. Commerce and Industry. and the Ministry of Lconomic
Development. Investment. Tourism and Culture are involved in permitting activities
affecting the coastal zone such as housing and infrastructure development. miming
exploration. dredging. aquaculture. and tour guide licensing. Each regulatory agency
involved in these activities has their own regulations and policies that overlap and
conflict with existing legislation for the conservation of the country '~ coastal resources.
Many informants involved in NMPA management insisted that the success of coastal
manazement in Belize requires the introduction of comprehensive and legally mandated
policies and regulations that place authority over access to and use of the various
resources of the coastal zone in a single agencey. the Coastal Zone Management Authority
and Institute.

At present. the situation suggests that protection of the coastal environment i~
incidental in the mix of politics that allows for the creation of an Authority with no legal
authority to make decisions concerning the management of the coastal zone for which 1t
was destgned to be responsible. As long as government agencies such as the Fisheries
Department continue to cling to their individual domains of authority for tear of losimg
what controf they have to a collaborative effort, Belize will be severely lmited in it~
ability to sustainably manage the coastal zone on which 1t so heavily relies tor its own

cconomic development.

Co-Management of MPAs in Belize
Co-management in Belize informally debuted in 1984, when the Belize Audubon

Society began pressuring the government to actively manage Half-MNoon Cave. a small
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island and marine area with unique biodiversity features that had been declared a
protected area in 1982, Society staft were primarily concerned with the protection of the
endangered Red-Footed Booby Bird. which nested on the island. As the government had
neither the human nor financial resources to undertake the management of the arca
necessary for the protection of this species. it delegated management responstbilities for
the area to the Society, which had both the expertise and the funds required for the task.

This subsequently set the stage for the manner in which protected areas are
declared and co-management partnerships are instigated in Belize today. Parks and
reserves are declared as protected due to the defined ecological threats. such as declimng
stochs. legal harvesting, or unchecked development. The identification of environmental
problems is generally initiated by communities or local NGOs. or transnational CNGOs
arguing that more active management of the area is the solution. As government line
ministries could not. and stll cannot. provide an elevated level of on-site management.
co-management became the most etfective alternative solution. So, while the actual or
perceived threats to biodiversity. and thewr implications for national and or Tocal interests.
may be cited as the primary motivators for protected status declaration. the need to shitt
the costs of this protection to other institutions underscored the process of establishing
co-maragement of MPAs in Belize.

Co-management of marine resources takes place only in protected areas: in order

to secure co-management. interested organizations must first have the arca of concern
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officially declared.” Organizations or communities desiring co-management ot a local
protected area must also be legally registered as an NGO in order to quality as potential
partners in a formal co-management agreement. The process of then negotiating co
management is relatively straightforward. The NGO approaches the relevant line
ministry: Forestry for terrestrial areas. including oft-shore cayes. and isheries for marine
areas. A management plan must be formulated, a minimal level of institutional capacity
must be demonstrated by the NGO. and community consultations concerning proposed
management strategies and activities should be undertaken. though there are no
guidelines stipulating how such meetings are to take place or what they are to achieve m
terms of local support. Once the management plan 1s approved. a Memorandum ol
Understanding is signed. and the responsibility for daily management activities is
delegated to the NGO (Pomeroy and Goetze 2003).
Overall. four models of protected areas co-management may be identitied as

currently operating mn Belize:

1) Government — NGO co-management of public protected areas:

2) Government — NGO co-management of public protected areas where community -

based organizations (CBOs) actively participate in management via the NGO:

&

3y Government — CBO co-management of public protected areas: ' and

" Interestingdy . the relationship between the Fisheries Advisors Board and the Fisheries Department has
also been deseribed as o form of co-management operating in Belize (MeConnes . et al 2003 The
Fisheries Adyisory Board was formed in 1963 s members include representativ es from local and national
cooperatives, covernment.oimdustry . and fishers who are notalliliwed with covperatives The Board mects
monthiny o constder and make recommendanions on i spectrum ol fisheries issues.

! Communities tepresented by the CBO in this model generally Tive adjacent or close to the bowmrdaries of
aterrestrial or marme reserve and have ongoing needs and iterests related to the area. As recently

cvabun ed by Ran ndal (2002), such government — CBO co-munagement was assessed as berng unleasihle
due o a tundamentad Tack of resources and management capacity tie.. for enforcement. mlrastructure.
managerial skills und techmeal expertise) among CROS in Belize
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4) Government — landowner co-management of private protected arcas or reserves
. . l:’
(ibid).

All co-management ot MPAs in Belize falls into the first category. where government
agencies retain the statutory authority over resources and maintain their position as the
ultimate body responsible for resource management.'” Thus far. the Fisheries and
Forestry Departments have signed co-management agreements for six MPAs with tive
NGOs: Belize Audubon Society, Friends of Nature. the Toledo Association for
Sustainable Tourism and Empowerment, the Toledo Institute for Development and
Environment, and the Forest and Marine Reserve Association of Caye Caulker. These co-
management agreements vest certain management and fundraising responsibilities for
their respective MPA(s) with the NGO. An executive committee. usually a Board of
Directors. interacts with NGO staft in determining management strategies and other NGO
activities. Boards may review and comment on an NGO's proposed management plan tor
an MPA_as well as projects involving training community members m “alternative’.
usually non-extractive, economic activities. Directors are also involved in approving the
organizations” financial dispensations. MNMost NGOs conduct community consultations m
order to solicit users” views on management plans and other issues. though there is no
eaplicit legal requirement to do so. nor any guidelines by which to formulate such events.

For government, this form ot co-management allows nationally important areas to be

1

- Co-managmg partneis who privately own the arcas under protection are also registered NGOs.such as
Programume for Belize. a Belizean organization that owns and itself manages the expunsive Rio Brin o
Consersation Arca in accordance with government regulations for park and wildlite management

" Lhe exeeptions muy be found for Belize s in-land coastal protected areas, a mis of freshwarer matine mnd
terrestrial ecosystems Forinstance, Shipstern Nature Reserve. located in the Corozal District of northern
Belize v aprivate reserve omned by Swiss-based International Tropical Conseryauon Foundation and
managed by the Belize Audubon Saciety.
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managed in the absence of state resources to do so. For communities. this is meant to
increase their involvement in the management of the local resources upon which they rely
for subsistence and income generation.

In practice. MPA co-management operates somewhat ditferently from this
seemingly simple model of delegating responsibility from the federal to the tocal level.
First, there are no clear policies. formal regulations or informal guidelines governing the
co-management process in Behize. There 1s no considered model of co-management
informing the negotiation. formulation and implementation of agreements. Rather. co-
management has evolved on an entirely ad fioe basis. The Terms of Reference that
constitute the agreements may be described as broad and vague, failing to clearly defime
the “joint management’ roles and responsibilities of each partner. timeframes for
approval. mechanisms for contlict resolution. and the methods and extent of local user
participation in decision-making.

Second, there 1s a signiticant difference in the degree of delegated responsibihity
NGO partners may acquire. depending on their fevel of capacity to take on management
activities. According to officials in the Departiment of Fisheries, where local NGO
administrative training, office infrastructure. and management skills are low. government
agencies retain authority over daily management. In these cases. NGO staft focus their
etforts on acquiring funding for training. capital costs, and other conservation projects.
for government cannot provide them with the expertise they require i order to achieve

the state-defined level of capacity. Where the NGO's ability is deemed high. local
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partners execute most. it not all. day-to-day resource management activities, as well as
local projects aimed to enhance local economic opportunities vis-J-vis the protected area,

Statt of co-managing NGO repeatedly complained that the government. on the
other hand. often fails to maintain the few responsibilities it does retam in both situations.
Unreasonable delays in management plan approval. failure to provide enforcement
support to NGO« with lower levels of management capacity. and threats of de-
designating existing protected areas, are some of the challenges which co-managing
NGOs must face in dealing with their state partners. In short. government agencies
download the costs and implementation of management whilst retaining. and sporadically
exercising. their legal mandates over the country’s natural resources.” ' Ravndal. in an
evaluative report on co-management in Belize. highlighted the chronic lack of federal
support: “Governmental responsibilities related to co-management (i.e.. enforcement.
assistance in provision of infrastructure. and shared responsibilities in the joint
management of the protected area) mostly go undone™ (2002:43).

Third. itis only in some cases that local NGOs™ governing Boards are composed
of representatives from area resource users, in an attempt to enhance local participation in
the co-management process, as representatives at the Coastal Zone Management
Authority and Institute explained. In addition, staft members ot several co-managing
NGOs noted that, though community consultations take place. even without ¢lear

culdelnes tor doing so, attendance tends to be chronically low. This means that there is

VU quickly became clear ininters iews with stalt of co-managing NGO~ that of then experictees working
with both the Forestry and Fishieries Departments. local co-managers expericnced many more difhcultios m
dealings with the Tatter, particularly i terms of unreasonable defuys in the approval process. and other

(3 pes of what were typreally desceribed as “power plays”
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rather broad spectrum of rates of community participation in the deciston-makimg and
management processes in MPA co-management across the five NGOs involved.

Finally, regardless of the state’s legislative monopoly over natural resources. the
fact is that marme conservation in Belize 15 largely promoted. instigated. and funded by
transnational donor agencies and CNGOs."” While both are key sources of financial
support of MPA co-management. the latter is also the primary source of the “technical
support” that many co-managing NGOs need to implement their new management
responsibilities. Without the involvement of these organizations and their tield staft. the
implementation of co-management in Belize would not be realized. As a result. they
enjoy a signiticant degree of influence over the process. Co-managing NGO statt
routinely comment on the manner in which CNGOs™ particular conservation agendas
dictate the management objectives and activities of local recipient organizations.'”

Establishing co-management of NPAs in Belize has proven an innovative
approach for addressing several of the limitations of state-centred management of coastal
resources. Having emerged in such an improvised manner, many have concluded that it is
now time for the MPA co-management system to be re-examined and re-orgamzed m a
holistic manner from legislation through policy to implementation. monitorig. and
¢valuarion. The fact that internal project reports (Castaneda and Tortell 1997) and UNDP
consultant evaluations (Ravndal 2000) suggest similar considerations begs the question of

what barriers might exist to facilitate such progress towards more effective community -

YT his point was raised by numerouos informants. meluding government oficrals, Coastil Zone

represenatives, co-managing NGO stall. and CNGO iekd workers,
1 > B N B -

Part 1ve of the dissertation takes up the issue of the atluence CNGOs have in the process of MPPA o
managerient in Behzeousimg the Friends of Nature expericnce as an example.
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based coastal resource management in Belize. Following an evaluation of the FON

experience. Chapter Four explores some of these issues in greater detail.
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CHAPTER THREE

A Community Experience: Friends of Nature Co-Management

The Development of FON Co-Management

As an example of one of the tour models of co-management that operate in
Belize. FON is engaged as an NGO in the co-management of public NIPAS with the
goverament This is a delegated type of co-management where management
responsibility. though not final authority, 1s granted to local institutions. In return. FON
iforms the refevant government departments of its management plans and activities. The
agencies review. and may either change or endorse. decisions made by FON. As noted
previously. though Friends of Laughing Bird Caye first proposed a co-management
partnership with government for management of Laughing Bird Caye National Park i
1999, 1t was not until 2001 that such an agreement was finalized. Renaming itself to
reflect its growing interests, Friends of Nature then negotiated with the Fisheries
Department to additionally co-manage Gladden Spit. This occurred as part of a United
Nations Development Program-Global Environment Facility-funded initiative by the
Fisheries Department and the Coastal Zone Management Authority and Institute to
actively pursue co-management of existing MPAs in Belize.

Since 1t began as a community-based organization primarily interested in
protecting Laughing Bird Caye from development. the members of FON had few of the

technical or admimistrative skills necessary for managing these MPAS. Statt members
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explained that, as an organization, it needed to “build capacity”™ in order to take on the
responsibilities involved in co-managing the MPAs and its members took several steps
in pursuing that end. The organization entered into a partnership with the Coastal and
Marine Management Program of the Caribbean Conservation Assoctation (CCA) 1o assist
with organizational capacity-building and the implementation of the co-management
process. The CCA facilitators involved in this project pointed out that the partnership also
aimed to expand and tinalize the 1994 Draft Management Plan for Laughing Bird Caye
National Park developed tn pursuit of protected status. They noted that the Draft tocused
largely on ecological and economic factors and so, with assistance from CCAL it was
moditied to iclude various social perspectives of central importance to “building
effective fong-term community-based MPA management™. One outcome of this
collaboration was the creation of a comprehensive five-year strategic plan for FON to
help it orient itselt towards its desired objectives. to assist in planning its actvities, and to
facilitate the acquisition of tunding from donors. The Oak Foundation of W ashington,
D.C. funded the project as a part of their Coastal Resources Co-Management Project
(CORECONMP).

In another part of this project. FON participated in various training workshops. In
2001, 1t was part of a CORECOMP-funded workshop on co-management in order to
“better inform and prepare itselt for co-management™: the workshop included donors and
government partners and was facilitated by members of the Coastal and Marine

Management Program (TASTE 2001). Over the next two years, FON participated 1 two
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additonal Caribbean Conservation Association training workshops on stratezic plannig
and developimg MPA management plans.

In mid-2003. as | was completing my fieldwork. FON was focused on completing
the management plan for Gladden Spit Marine Reserve. a process that had become
complicated by controversy among fishers and auides over activities to be permitied n
the MPA. Most tishers with whom 1 spoke in Placencia and other villages expressed
concern over the FON suggestion that harvesting the area’s spawning aggregations would
be limited to “traditional fishers™. or those dozen tishers they identitied as relying solely
on fishing for their livelihoods. A new FON-led licensing system was proposed that met
significant resistance from community members. Those who operated as both tour guides
and tishers were equally upset at the prospect of losing the capacity to carn money by
fishirg the aggregations should the tourist season prove slow and their income
insufricient. Other community members expressed a similar concern. as the aggregations
have always been available to be fished should an intflow of cash become necessary.' The
tact 1s. many argued. that regardless of any other tull-time occupation. most people in the
area Tish regularly for food and to supplement their incomes.

The dratt GSMR management plan also led to contlict with tour guides operating
out of the Placencia arca. specifically those who lead diving and snorkeling trips out to
Gladden Spit during the spring spawning aggregations for whale shark viewing. In recent
years. increasingly dangerous levels of boat traffic. diver/fisher proximity. and higher

numbers of visitors in the water led many people to the conclusion that activity in the

1 - N . . . .
Mary people used the example of a family member in need of costly medical attention
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area nzeded to be regulated. While local tour guides were worried over client safety with
so maay boats in a small area while there are divers in the water. CNGOs led by The
Nature Conservancy suggested that the growing presence of divers was proving
detrimental to the whale sharks.” In response. FON divided the area into fishing and
viewing zones, set limits for the size and number of boats and divers. introduced the 1dea
of user fees, and suggested a lottery system tor controlling access 10 the area. During
whale shark season. names would be drawn at random and assigned to specific ime slots.
At FON's community consultations organized to discuss the matter, many guides
complained that charging user fees would discourage tourists from undertaking the
already costly trip to view the sharks. The greater problem, however. was their sense that
the lottery svstem would prove unfair in that, with limited time slots (two hours per boat).
guests may not see any whale sharks at all. At the end of my fieldwork. FON was still
negotiating with fishers and guides over access and use of GSMR.

Overall. in a relatively short period of time. the loosely organized grassroots
organization with concerns over one particular issue has evolved into a well-trained.
active, co-managing NGO. FON is making significant etfort to effectively manage the
MPAS and address area communities™ needs and interests. It does. however. face a

number of challenges as the implementation process proceeds.

“ For a more detailed discussion of the debate over the use of Gladden Spit's spaw nimg aggregations, see
Chapter Seven
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FON Successes and Challenges Locally

Since expanding its interests to include co-management of a second MPA in
2002, FON has achieved a significant amount of progress in developing itself as a
managing institutron. It has a functioning Board of Directors composed of ocal
stakeholder representatives, an Executive Director. and several staff to implement the
management plans it has in place for both MPAs. It acquired an office and the equipment
critical for carrying out several management activities. and it has begun enforcement
patrols in both MPAs. Though still relatively unstable, moderate financing has been
secured for the immediate future.

FON co-management has proven beneficial on several fronts. In addition to
worktag with the Caribbean Conservation Association to develop capacity and its
management plans. FON is engaged in various projects funded by The Nature
Conservancy. World Wildlife Fund. and Conservation International that have provided a
variety of managerial and community benefits:

¢ Completing baseline assessments of the marine ecology in both NIPA~.

¢ Purchasing or constructing various forms of management and administrative
infrastructure (e.g.. ranger stattons).

* Providing alternative livelihoods training for local stakeholders.

¢ Providing management training tor staff.

¢ Leading educational exchanges tor tishers to other MPAs outside Belize.
* Purchasing Little Water Caye. a site for the GSMR ranger station.

* Purchasing Buttonwood Caye. a traditional campground and landing site for
fishers harvesting at Gladden Spit.
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¢ Assisting in research on the spawning aggregations at Gladden Spit.

* Conducting socio-economic assessments of villages it represents.

In addition. FON has negotiated contlicts among local stakeholders, albeit to
varying degrees of success. For instance. while staft managed to quell rising tensions
between fishers and guides over the use of the spring spawning aggregations in which
each was perceived as compromising the other’s interests. the general question of how
the arca will be accessed remained. as noted above. unresolved. Statt and Board members
point to the use of community consultations along with the local composition of the
Board of Directors as evidence of FON's commitment to integrating local interests into
the management of local resources. Both local and non-local informants suggested that
these efforts provide a promising foundation for building greater community participation
in FON s activities, but that they need some modification m order to increase their
efficacy.

Co-management arrangements in Belize have not been designed primarily as
community-based systems with the attendant participatory decision-making structures
and processes (Pomeroy and Goetze 2003). It is. therefore. not unusual that FON's ¢o-
management structure and activities do not yet involve broad-based community
participation. Thus far, the primary means of achieving community members’
participation in determinative management decision-making has involved appomting a
representative to the Board from a stakeholder group FON staft has identifred. In
interviews, villagers observed that these appomtiments proceeded regardless of whether

that individual in fact represents the many interests of that community. or indeed.
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communicates the direction of FON decisions and activities to its community
constituents. Furthermore, while FON statf and the Board of Directors make key
decisions. Board meetings are not open to the public. nor are their minutes publicly
avatlable. Apart from representation via the Village Council Chair on the Board. no
institutional or processual mechanisms are in place to involve local stakeholders directly
in the primary decision-making process. tor instance in developing management plans for
the MPAs." Rather. community members said. they are asked for their opinions alter
FON has formulated regulations for the MPAs.

Realistically. then. the five communities impacted by FON's actions have very
little determinative rmpact on the MPA management design and decisions that aftect the
local resources they depend upon for their personal and economic survival. Stakeholders
tend to be “consulted” after major decistons are made and management plans are dratted.
and as interviews revealed. many fishers and guides are unclear how the views they
forward at these mectings are integrated into subsequent FON planning. There is a
pressing need for FON and government to develop mechanisms to more directly and
actively involve community members in decrsion-making. Regular community
information sessions in all villages. a community liason program and officer. use of
participatory techniques for establishing local people™s needs and interests. would all
serve to integrate those who use the resources more fully and actively into the

management progess.

Village Councils perform municipal fevel governunce activiues in Behize, and are emposwered to enact
local by -lavws The Chair ol the Village Council. then. 1s essentably the village mayor
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Unfortunately. the co-management agreements between FON and the Forestry
and Fisheries Departments give FON responsibility and authority for the daily
managzement of the MPAs, but they currently do not include any indicators of success. a
matte ¢ that will need to be rectified in order to evaluate the efficacy of managing the
resources and mobilizing community support tor the organization. The lack of evaluative
criterta in the management plans means that it is difficult tor either of the co-managing
partners to note and publicly share achievements and. conversely, to identify areas tor
improvement.

Finally, there is the chronic challenge of community ignorance. When asked what
the term co-management meant to them. the vast majority of active tishers and guides
with whom I spoke admitted that they had limited knowledge concerning FONs mandate
and the process of co-management. It was also surprising to learn that. though they are
the people most actively using marine resources. fishers and guides tend to be uncertam
about their role in FON co-management. Those i Placencia. where the FON office 1s
located. did understand that FON has management responsibtlity for the NP As. but in
general. they readily confessed their poor understanding of FON and its function. In fact.
they suggested that the majority of time. they do not know what FON is doing. Several
fishers suggested the need for a public awareness program to educate community
membeis on FON's role in managing the MPAs. Such statements suggest that among the
difficulties with which FON has tound itself burdened, improving its position n the
minds of its constituents may prove to be the most taxing should FON wish to continue to

promote itself as & community-oriented organization. Having said that. it i~ unrealistic to
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strive for unanimous support of FON and its activities or to expect that providing people
with greater education about FON will eliminate community criticism toward the
organization. As with all communities. the villages represented by FON are fractured by
various competing interests. mterpersonal conflicts. and shifting agendas. which means
that people may at once criticize the organization on the one hand. while finding it to be a

useful partner on the other. as I show in Chapter Eight.

Local Perceptions of Friends of Nature

As became evident through both formal and informal interviewing ot fishers and
tour guides. as well as other community members in Placencia. there 15 a gencral
perception that FON is a quasi-governmental organtzation whose intentions and
motivations are unclear vis-a-vis local interests. A view popularly held by fishers in many
villages is that the declaration of “so many ™ MPAs is the result of a conspiracy between
the decision makers and some wealthy Belizeans and therr foreign conservationist cohotts
to favour tour guiding to the detriment of livelihoods based on extractive fishing. NMany
fishers feel that FON is either a part of this consprracy or that FON's role 1 relation to it
ts passively complicit at best. There is a sense that the benefits of the two MPAs in the
area are designed to meet the needs of those with conservationist agendas. and that
donors are biased against commercial extractive activities.

Discussions with other people in FON communities revealed a similar sense that
FON does not eftectively represent or consider therr interests, This suggests that many
stakeholders do not have a sense of themselves as active participants i the co-

management process and. more to the point, that they have little control over FON

~J
N
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activities that affect thetr interests. be they economic or ecological. Fishers and guides. as
well as one FON staff member. all pointed to a low level of public trust in the capacity
and intention of FON to consider local needs in the management of the two MPA~, Taken
together, their comments suggest broadly held local concerns with matters of
representation. participation, and transparency that underscore a troubling lack of
confidence in FON.

In part. such perceptions may be attributed to a poorly designed and executed
consultation process between the co-managing partners and the five communities
mvolved. as noted above (see also Brown 2000). For instance. during one round of
consultations that | attended concerning proposed management strategies and regulations
for Gladden Spit. FON statt first informed attendees of the regulations contained in the
management plan before soliciting any objections. When issues were raised. they were
typtcally over contentious proposals such as licensing fishers to use the area, and limrting
the size and number of guide boats allowed in the area. The FON staft response.
dominated by the executive director, amounted to a brief attempt to address concerns.,
followed by a cessation of the discussion, noting that views were being recorded and
would be addressed later by FON staft in the management plan document. Subsequent
comments made by those who attended the consultation rmplied that this meeting. as
others they had attended before. left people feeling that the decisions had already been
made for them. and that they had little say 1 what FON would ultimately do concerning
the MPA< This suggests that the consultation process needs to be reconsidered m terms

of its purpose. methodology. and the skills of those facilitating the meetings.
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At the same time, skepticism ol governmental activities is a common theme in
comversattons with Belizeans as well as in local and national media. The fact that FON 1~
in a management partnership with government agencies and 1s mandated by these
departments to create and enforce regulations for local MPAs implies to many villagers,
including fishers and guides. that FON 1s simply an extension ot those government
bodies. This assumption is reinforced when they witiness the purchase ot costly
equipment for the organization. Villagers pointed in particular to the purchase of new
vehicles, computers. and boats for staft use. In the small FON communities. the
acquisition of such material wealth is immediately noticeable and causes people to
constder what benefits. material or otherwise, they themselves may. or ought to. accrue
from the organization. It would seem that a lack of information on the necessity and use
of such equipment combined with the sense that the MPA regulations that FON 15
introducing retlects an elitism and government mentality, has left many of FON's
constituents feeling excluded from the co-management process.

It must also be considered. however, that the susprcious views that routinely
emerged in discussions with local fishers and guides are part of a larger political process
that takes place at the village level between families. groups of triends. and indry rduads
based on past experiences and present interests. This politics of opinion is influenced by
ethricity, wealth. occupation. and past interactions as well as a host of other conditions
that atfect focal interpersonal and group relations. FON statf, Board members. CNGOs
and government representatives, and researchers are part of this dynamic. In this local

socto-political landscape. alliances are continually reformulated. This 15 not meant to call
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the veracity of peoples” statements into question. but to provide a context for

understanding stakcholder views that may . at times. appear contradictory.

Areas for Improvement

Over the past decade. FON evolved trom a grassroots organization of vitlagers
concerned about the use of local marine resources to a legally recognized NGO mandated
to provide a range of tunctions for NIPA management. In doing ~o. FON has shown itselt
to be a tlexible organmization in making repeated efforts to adapt to the changing
management needs of the MPAs and the interests of community members. As an
istitution. FON is in a process of growing and maturing, and continues 1o seek ways to
improve the functions and services that it provides its constituents as a part of the co-
management process,

The arcas of improvement [ identify below enmerged trom the many discussions |
had with research participants during my time in Belize. They integrate the observations.
sugeeastions, and concerns as voiced by local fishers, guides. and other community
members, as well as government agency representatives. transnational CNGO field

workers, and ternational and regional donor representatives.

* Community Public Relations

< Develop mechanisms that provide tor increased institutional transparency
and accountability for FON management activities by establishing clearly
open lines of access and communication between FON and community
members,

< Undertake statf training in facilitation. dispute resolution and participatory

research technigues to build a more effective and productive community
consultation process.
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* Stakeholder Representation
- Implement mechanisms that promote and facihitate Tocal user participation
in FON management activities. and revisit the existing format of

community consultations.

< Ensure the effective representation of and reporting to focal stakeholders i~
taking place via training of Board of Directors members.

- Undertake a comprehensive stakeholder analysis for FON viltages to
ensure that the spectrum of community interests is included in FON
activities.

¢ AManagement Activities

= Develop a consistent system of communication with communities that
promotes understanding of the co-management process and FON mterests.
roles and responsibilities in MPA management.

~ Develop a mechanism to involve area fishers, guides, and divers o the
research process for generating baseline data on the reef. This would
include documenting the rich body of local ecological knowledge as well
as employing these community members, on i rotating basis. in data

gathering activities.

Strengthen self-financing mechanisms to reduce dependency on donor
funds and direct staft energies to management responsibilities.

Develop mechanisms for participatory evaluation of TON and s activities
imvolving stakeholders from area villages.

As previously discussed. in 2002 FON developed an organizational strategic plan
with assistance from the Canbbean Conservation Association. The aim of this process
was to identify and clarify the overall mission and more specitic goals FON wished to
take on as a co-managing NGO. The plan, finalized the spring of 2003, includes several

objectives and actions that would address many of the issues identitied above.
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Successtully implementing that plan. however. is directly dependent on
coverniment and CNGOs involved in the MPA co-management process themsclyes
addressing some of the challenges that FON and other local NGOs face in co-managing
MPAs in Belize. For instance. it is critical in the long term that government departiments
resofve the chronic jurisdictional contlicts that result in delays and confusion in
implementing many of FON's planned management activities. The federal government
should also develop fegislation that clarifies the roles. responsibilities. and expected
outcomes for its local NGO partners in tormal co-management agreements.” CNGOs.
while providing critical assistance. should take steps that augment therr own awareness of
local communities™ needs and interests. and formulate strategies that more clfectively
accornmodate them. A common theme in many discussions with local users i FON
villages was the ways in which CNGO representatives consistently fail to understand the
interests and needs of focal users and. in turn, either knowingly o1 unknowingly impose
their programmatic agendas and environmental interests in local contexts. The challenges
that FON taces in the years ahead are not unique to the organization, and are discussed m

the broader national context and mn greater detail n the following chapter.

| . o
See ¢ hapter Fouar for a turther analysis of co-management partnerships in Belize
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CHAPTER FOUR

Building Partnerships: Evaluating MPA Co-Management in Belize

Other MPA Co-Management Regimes in Belize

At the time of my research 1 2003, there were three other NGOx in addition to
FON that were involved in co-managing MPAs: Belize Audubon Society : Toledo
Institute for Development and Environment: and Toledo Association tor Sustainable
Tourtsm and Empowerment.” As described further below, these NGOs each have varying
levels of power and authority delegated for MPA management in their agreements
commensurate with their level of insttutional capacity to "manage natural resources.
conduct research and provide funding for the management™ (Azueta 200:16) of NIPAs as
evaluated by the relevant government agencies.

Anx the organization with the longest history of activity in Belize and the most
experience with conservation and co-management. Belize Audubon Society tBAS) hava
high degree of management capacity and. therefore. delegated authority.” It has an otfice
in Belize City. over forty trained and expertenced staft. a functioning Board of Directors.
stable financing trom bilateral donor agencies. CNGOs. and its own twelve hundred
supporting members. It is well-equipped. having invested in ranger stations. boats. and

educational brochures for its MPAs. It currently is responsible for the daily management

"Lhough the Forestand Marine Resen ¢ Association of € aye Caulher had o co-management agreement
with the Fishetres Department. it was in suspension due toa lack of management activ inies undertidhen by
the organization

* The Belize Audubon Societs was toried 1 1969 s a torergn chapter of the Flonda Audubon Society . T
1973 it becrme an independent organization. the first. and for many years. the only Belizean an ironmental
oreaization 1 the country
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activiries and several research projects in two MPAs, Blue Hole Natural Monument and
Halt Moon Caye Natural Monument. both of which are World Heritage Sites. This
includes the authority 1o enforce regulations in the protected arcas. It also runs Advocacy
and Education programs throughout the country and undertakes various rescarch projects
i its protected arcas. BAS staft realize that, unlike other co-managing NGO~ in Belize. it
did not emerge out of community concern for the protection of local resources. \s one
staft member observed, BAS was practicing a “top-down management style™ that often
ostracized people living near or in the protected areas. Having recognized this, the
organization s now making a significant effort to improve its engagement of
commimities in the protected areas it manages. In recent years it has dedicated its
attention to modifving its approach to co-management in terms of developing
mechanisms for more effective community participation, though it is currently focusing
these efforts in two of its six terrestrial protected areas.”

Though relatively young compared to BAS. the Toledo Institute for Dey clopment
and Environment (TIDE) quickly developed an advanced level of capacity. It has an
office in Punta Gorda town. twenty well-trained staff members. a functioning Board of
Directers, stable financing from CNGOs and tts own eco-tourism business, and the
requisite equipment, such as patrol boats. It currently has co-management agreements

for two MPAs in southern Belize: Port Honduras Marine Reserve. and Payne™s Creek

“In April 2000, the Soaety won a grant from the Furopean Union in support of o fow-year project entiiled
“hhe Development of Two Wildlite Sanctuanes as € entres Tor Co-management of Protected Areas m
Belize™ Thus tar the project has developed amanagement structure incorporating nearby communities al
an advisony level through the establishment of local and regional advisory commitiees at hoth pitot sies
According to stalt. communitios are now actively participating i the developnient of new five-yean

management plans for both protected ateas. The management plans were due to be completed by Decembet
2004
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National Park. In both, TIDE has full authority over management activitics and actively
patrols the areas to enforce the regulations stipulated in their respective management

.

plans. The NGO also focuses much of its activity on promoting “alternative livelihoods’
for people in local communities in the interest of developing “sustainable” economic
endeavours in the area. TIDE categorizes itselt as a community-based organization
because it places priority on engaging area communities m its activities.* Accordimg to a
TIDE staff member. a “grassroots approach™ is also assured through the presence on its
Board of Directors of local residents who are meant to represent the spectrum of
community interests. Since TIDE s acquisition of Payne’s Creek. however. this assertion
has bezn challenged.”

Also Tocated 1n Punta Gorda town. the Toledo Association for Sustainable
Tourism and Empowerment (TASTE) is the most recent NGO to negotiate a ¢o-
management agreement with the government. As it evolved from its original status as a
tourism-ortented community volunteer organization only recently, TASTE has a
relatively low level of capacity. so the management and enforcement of the MPAL the
Sapodilla Cayes Marine Reserve, remains the responsibility of the Fishertes Department.
In recent years. TASTE has partnered with a regional NGO, the Caribbean Conservation

“HIDE was initiated by @ combmation of communmiy leyvel and CNGO coneerns regarding the nevitine
cnvironmental effects of activities such as manatee poachmg. illeeal fishing and varous forms of
unsustarnable development in the Foledo area. In 1997, TIDE emerged out of the Belize € ente Lo
Fnvironmental Studies. which was a barge and well-established NGOL Tealso received. and contimues o
receive. substantial ccononne and technical assistance and direction from T he Nuture € onseryaney

Fhe declaration of Payne’s Creeh as a National Park was, in fact. lobbied Tor by the testdents of Monkey
River and. untike Port Honduras. itis not located near Punta Gorda town. According 1o some 1 Monkey
River.which s focated directly adjacent to the Park. people in the village would prefer to themseh es
manage the Park in partnership with the government Seyveral people suzgested that TDE does not
represent therr miterests and that the organization “stole™ the Park from the people of Monkey Riverowho
were deemed by the government 1o be lacking the capacity 1o manage the area
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Association, and has participated in several of their workshops on co-management.
strategic planning, education and outreach, and creating management plans for MPA«.
TASTE has subsequently developed a strategre plan. and a management plan for
Sapodilla Cayes is underway. It now also has an office, boat and several staft members.
who successtully inmtiated a commumty education project, which aimed to build the
organization’s capacity to rarse awareness. understanding and concern about threats to
Belize™s barrier recf and the Sapodilla Cayes in particutar.” In 2004, it won a sizeable
grant for & coral reet conservation project. TASTE s activities thus far have been
supported by tunds from multilateral donor agencies. such as the United Nations
Development Program. and the national Coastal Zone Nanagement Authority and
Institute. TASTE has conducted several community consultations in coastal communities
to establish peoples™ level of awareness concerning the MPA and their interests in
relation to it.

Asis the case with Friends of Nature. in these other MPA co-management
arrangements there is a similar stakeholder perception that the NGO~ managmg the
MPAs often do not represent, consider or protect the interests of local users. Echoing the
sentiments of fishers in FON villages. interviews with NGOs™ staff and other rescarchers
working in Belize revealed that tishers in other arcas of Belize feel that with every new

MPA . the available area of sea to which they have commercial access diminishes.

Fhe project was destgned to ginve primary and secondary school students in the Toledo District an
opportunity o better understand the value of marine resources and die ccological processes that mamtaim
them
CFormstonce, TASTE consultauons rey caled that community members had fittle know ledge of either the
location o the importance of the Sapodilla Caves Marme Resenyve. In additon, the majoriiy of soung
people from the area hay e not had the opportunity to visit nor enjoy the Reserve. due tothe expense ol
traveling to the area, some seventy five kilometres ol shore
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Furthermore. many tishers believe that “scientific experts™ and MPA managers leading
the co-management process are profoundly biased against commercial fishing as a
livelihood for local community members. There is a sense that those fishers who
“convert” to full-time tour guiding are being drawn mto an elitist conservationist agenda
forwarded by CNGO field staff and co-managing NGOs alike. Another central concern
voiced by many fishers is that they feel they were not adequately consutted before the
MPAs were declared. Some asserted that they regularly experienced discriminatory
practices, even harassment, in their activities around MPAs, particularly by enforcement
statf. Finally. there 1s a common degree of ignorance among local fishers in terms of thewr
knowledge of MPA regulations, definittons of co-management. and the role of the
managing NGO.™ In general, informants attribute these perceptions and experiences to
the lack of an etfective standardized process of consultation betw een government. NGOs
and tocal stakeholders (see also Brown 2000).

In his research on community-based coastal resource management. Palacio (2001)
found the issue of MPAs to be more controversial in communities where fishing brought
in a substantial part of the household income. This makes sense: in villages where income
i~ primarily derived or is substantially supplemented by tourism. no-take zones do not
atfect tocal livelihoods as dramatically. MPAs consequently tend to be held in a more

favourable light by local stakeholders in these areas, though this is not always the casc.

" This s natespecially surprising anven that Belizean tishers are often untamilian with longstandimg
Fisheries regulations governing commerctal and subsistence activities Heyman and Graham report that
among fishersin the Port Honduras Marime Reserye area co-managed by DR only halt could accurarcly
sdenuity the legal season and size jor haryestig Jobster, while a slightly Targer pereentage knes about the
lezal usage of nets. Interestingly . only half suggested that they would cooperate with authorities m
combating legal tishing. though this s certuinly a chiet complaint among fishers throughout the south
(200011
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As a result, those fishers who earn the majority of their income from tour gumiding (l.c..
diving snorkeling. sport fishing. kayaking) often have a more tfavourabte perception ot
NMPA< and tend to have a greater understanding of their regulations and zoning
restrictions.

The practice of negotiating co-management of MPAs in Belize continues to
progress and expand. National agencies expound the virtues of securing “a higher level of
involvement by the stakeholders and local communtties™ for they recognize that such
engagement “is essential tor the fong-term success of MPAS™ (CZMAT 2000:34). Yetif
government agencies are to persist in actively seeking agreements with tocal NGO~ “that
have wide representation of user groups™ (Azueta 2000:16). the objectives. structures and
processes of co-management arrangements that promote the constructive participation of

stakeholders must be mtegrated in order to establish such partnerships.

Barriers to Building Effective Co-Management Partnerships

Though the basic claim that partnerships are essential to building effective co-
management exists in Belize, informants™ comments pointed to a variety of issues that
represent significant hurdles to developing an effective system of MPA co-management
in the country. The obstacles listed below operate at the national and local levels. and

must be addressed by the respective co-managing partners to which they apply.

*  [Luchk of national policy
A sertous barrier 1o successtul co-management of MPAs in Belize has been a tack of

systematic national policy governing these areas. As noted earlier. since the declaration
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of the first MPA in 1984, the regulation of local processes and agency activitics as they
affect MPAs whether under active management or not. has been rather disordered.
Indeed. several informants characterized it as “chaotic™. There has been no overarching
national policy te coordinate the laws and regulations affecting MPA< in Belize, and no
policy concerning the negotiation and implementation of co-management in MPAs.
While there is an organization in place that could easily take on the creation and
implementation of such a national policy. the likelithood that the Coastal Zone
Management Authority and Institute will be altowed to do so has been challenged by the
Fisheries Department. In the summer of 2000, the Department released a dratt policy
atmed to introduce a sense of collective vision among the agencies involved in MPA
management. Besides the tact that Fisheries defines the utility of MPAs m radically
different terms from other agencies, the poticy positions Fisheries as the coordinating

body. a role for which it neither has the expertise nor the resources.”

e Juch of coordinaimg national aiithoriry
Lack of coordination is a probfem among government agencies and between tocal NGO-.
then donors and those agencies. There 1s redundancy m funding of projects and research
undertaken together with a low level of sharing information and experrence. Much ot the
work is being conducted on what people desceribed as a “piecemeal basis™ duce to the
absence of a comprehensive, mtegrated strategy for research and management in NMPA«.

In the dratt policy . the Fisheries Department detines the primary goal of MPAS as “mamtainimg a
ststainable fishers i Behize™ cAzueta 2000 37 The Coastal Zone Management Authority and nstitute sees
MPAS as ontical to o broader strategy tor integrated coastal zone management that "sceks to wiaim the
optimun sustanable use of coastal natural resources. mainenance of brodn ersiy and consen alion o
ot cal hubiats™ (CZMAT 20000 1),
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and an identified agency to oversee such activities. There are also a number of legislative
issues that create conflict and confusion in the management ot a nattonal sy stem of MNMPAs
i Belize. First. the division of responsibilities between the Fisheries and Forestry
Departments. Secondly. there are several departments. particular]y permitting agencies.,
that have the legal authority to grant permits within MPAs for activities that do not
necessarily comply with MPA regulations. For instance. the Geology Department may
erant a dredging permit to a developer on a caye. This caye may be within or near an
MPA where such activities are restricted. yet there is no legislation stating that any and
all activities takimg place within MPA< must be vetted through a particular agency. s a
result. departments are acting on their le gal mandates regardless of their effect on NMPAS.
Third. this sitwation has inspired the desire within the Coastal Zone Management
Authority for fegisfative authority to govern all activities in MPAs, to make managenent
decistons. oversee enforcement, grant permits. ete. Authority staff suggested that the
broad vision and conservation focus of the organization imake it the ideal agency to
oversee the management of Belize's MPAs. Fishertes. they argue. has too narrow a vision
that focuses on stock capture and economic gain in managing its reserves. so its exciusive
authority over the majority of MPAs in Belize means that broader ecological issues may

not be considered in its management strategies and decisions.

o Conflict of interest at the national level
Itis clear, then, that the two lead agencies in the management of MPAs in Belize, Coastal
Zone and Fisheries, are caught in a contlict of agendas and vision. Coastal Zone tavours a

broad. ecosystem-based. conservation oriented management system. while Fisheries
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vision focuses on extraction and the material value of MPAs. This atfects the
management strategies that are proposed and engaged by each agency. This results m
each pursuing activities that conflict with the other’s interests. and that sometimes
compromise the needs of local stakeholders. Furthermore. the process of mecting
community needs s defined differently by each organization: while Coastal Zone focuses
on conununity engagement. alternative tivelthoods. and sustainable development.
Fisheres is concerned with protecting the existing economic incomes of fishers
communities. through sound management of MPA resources. This conseryvation versus
extraction duality of agendas creates tension between the two agencies and their

personnel and makes cooperative activity ditticult. to say the least.

*  Lack of national capacity and jurisdictional clarity
As a sentor government representative involved in MPA management said. “The tact s,
neither Fisheries nor Coastal Zone have the level of funding necessary to securely and
comprehensively manage Belize s MPAS” Nov are there enough Belizeans qualified to
take vn the jobs associated with running a national system of MPAS. The Fisherres
Depurtment faces serious challenges in enforcing regulations within its MPAS in terms of
capacity and funding. Enforcement of MPAs is a costhy aftair, and the need tor
watercraft. fuel. trained personnel. infrastructure for ranger stations and funds for salaries
i one that is not eastly met within the imited budget of the Fisheries Department ™ On

the other hand, the Forestry Department has no budget at all for enforcement in its MP A~

" the fiscal yea 2000 01, the Fisheries Department received a BZD 330,000 (USD 52750000 budget
man e cight marine reserves (Azueta 2000)
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and relizs on Fisheries 10 undertake these activities in their stead. Not only does this place
additional tinancial burden upon Fisheries and its staft, it also turther muddies the
Jurisdictional boundaries between Fisheries and Forestry in the practice of managing
MPAs n Belize. Theretore. while the legislation gives Forestry de jire authority over
some MPAS financial reality has created a situation in which Fisheries practices de facio

authority over all MPAs in Belize.

o Lach of tinancial and hman resources jor local NGOs
For co-managing NGOs. a sizeable impediment exists to their ability to remain
financially solvent 1t order to carry out their delegated management responsibilities.
While doing so does involve undertaking certain projects, such as baseline ccosystem and
stock 2valuavons, it also includes basic overhead and capital costs. such as statt salaries.
ranger stations. boats and fuel tfor patrolling. Untortunately. most {funding from national
and transnational donors and CNGOs is project oriented, so NGO staft spend an
mordinate amount of time and energy trymg to acquire stable funding for the basic datly
operations of the organization. In a small country such as Belize. in which education s a
costly undertaking tor most of the population and many who are educated leave the
country for lucrative opportunities elsewhere. there is also a shortage of tramned people to
the 1] positions required tor effective MPA management. Qualified biologists. outreach
coordimators, educators, social scientists, park rangers. executive managers. and
administrative assistants are not keen on taking the low-paying posittons m MPAs which
are often sitwated in remote areas of the country. and may not provide even the most basic

infrastructure such as toilets and showers.
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*  Lach of community interest and engagement
A common problem for many co-managing NGOs is the chronic Tack of interest that
community members show in their activities, which some informants suggested might be
linked 1o the plethora of tailed development projects sponsored by NGOs in the past. This
has resulted in low community expectations ot such orgamzations and their initiatives. A
lack of mformation on the purpose and interests of these organizations in the
communities they represent exacerbate the situation. Yet communication with community
members can be a challenge for NGOs as their offices are often at a distance from the
villages they represent. and the cost of trequent visits is untenable. For this reason.
attempts to establish regular community visits for engaging communities via NGO
reportng and consultatton have been rare and typically fail. In only one casc 1s there a
clearly defined community liaison policy and staft position within the co-managing

NGO.

*  Luack of direct community representation and participarion
Direct representation and participation tor communities involved in the NMPA co-
management problem is very rare 1 Belize. Local stakeholders are not immvolved in the
destgn, implementation or evaluation of management plans. They have hittle influence on
the projects that are selected by NGOs that often take place in therr communities and
often on their behalf. There is little direct community involvement in the decision-making
process as this takes place in the office setting or at closed board meetings. which
stakeholders cannot attend. There are few community-based mechanisms (cuch as

community advisory boards) in which stakeholders can themselves discuss and forward
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their interests to the NGO, and communication with the NGO staft s ditficult at a
distance while consultations or meetings are typically scheduled at the NGO<
convenience. Several informants asserted that community representatives selected to sit

on Boards of Directors are in fact not bemng representative of their constituents.

* Luch of NGO transparency and accountability
In their relations with communities. co-managing NGOs have encountered problems with
conveying transparency to communities for a number of reasons. Many NGO~ do not
have clear policies on the decision-making process that they can share with communities
to illustrate how decistons are made by statt regarding such things as the creation ol
regulations, subjects of consultations, and the selection of community -oriented projects.
Moreover. meetings of NGO Boards are poorly reported to communities. Many
informants telt resentful that their interests were berng discussed “behind closed doors™
Others expressed their suspicion over the distribution of tunds, knowing the potential for
corruption from past experiences. This speaks to the lack of accountability that local
stakeholders often associate with co-managing NGOs 1 Belize: commuties have poor
access to information and outcomes ot the decision-making process. and there are no
mechanisms for community-based monitoring and evaluation of the ongoing co-

maniagement process.

o Domination of CNGO agendas
Several informants argued that CNGOs and other donors tend to exhibit neocolonial

atutudes in their relations with local NGOs and community members by imposing their
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notions of conservation and community development at the expense of local visions of
these activities. Co-managing NGOs find themselves having to modify their needs in
order to acquire the funding that donors stipulate that they will provide for resource
management. As several staft from local NGOs noted, there have been times when the
personal conservation interests and relationships of local donor representatives deternune
funding priorities and recipients. They also argued that donors design programs for skills
training in management and alternative livelithoods without local input or consideration
For cultural context. Some observed that evaluations conducted tor funded projects are
typical'y undertaken internally and exclude local views and experiences. Others pointed
out that decistons regarding funding are. at times. based on hastily conducted site visits
that do not adequately illustrate the needs ot the communities, in which donor statt do not
have an opportunity to engage local users. Finally. many NGO staff voiced therr concern
that much of the research conducted in MPAs is dictated by CNGOs™ interests and
undertaken by CNGO tield staff and foreign academic researchers associated with the

organization who may not share focal interests or understand local needs.

*  Personality politics
According to many people with whom | spoke. clashes of personality or personal issues
between and among managers. donors, government representatives, and local
stakeholders cause significant problems in the co-management process. The consequence
of such differences. they observed. is a lack of regional and national cooperation among
co-managing NGOs. so valuable experiences are not being shared between those

organizations with years of experience and NGOs new to the process of NMPA
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management. They also result in entrenched conflicts between government agencies
attempting to facilitate the process. while creating barriers to effective communication
between NGOs and community stakeholders. This carries over into staff conthicts within
NGO-s, which can be worsened by a top-dow n management style in which personal
agendasx dominate the activities of the NGO. staft communication breaks down,
favourttisim surtaces. and decision-making takes place, as one informant put it. “behind
closed doors™ in the Executive Director’s office. Ultimately. this detracts from the overall

task ot achieving both the ccological and social goals of the co-management agreement,

Describing the issues listed above as barriers is meant to suggest that while they
may currently impede progress towards successful MPA co-management. it is also
possible to address the problems they present. At the time of this research, steps were
being taken to find creative solutions by developing new policies. re-negotiating roles
and responsibilities, and seeking out long-term stable funding options tor co-managing
institutions. These barriers are not necessarily unique to the Belizean experience. and co-
managers elsewhere in the Caribbean and bey ond would benetit from considering the

presence of such challenges in their own contexts.

Lessons Shared: The Need to Create Conditions and Strategies for Partnerships
The Belizean experience with NMPA co-management provides a number ot useful
insights into the opportunities and challenges that will face governments. NGOs. and

local stakeholders in establishing effective community-based natural resource
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management arrangements, whether legally defined as co-management or engaged as
more informal collaborative approaches.

Since co-management generally emerges from people arguing the real or
perceived mismanagement of resource(s). arrangements usually aim to address not only
the biological requirements of contested resources, but also the socio-cultural and

economic needs and demands of Tocal users.'” Co-management regimes mcorporate
several core principles in order to meet these objectives. Thus. in theory implementng
co-management results in more effective management of contested resources by: building
cooperation between multiple stakeholders in the management process: tacilitating
staheholder dialogue: promoting the integration and convergence of stakeholders’
interests: and sharing decision-making power between the state and local users through
the devolution of authority (Goetze 1998). In practice, however. the structure and
operatton of co-management arrangements vary widely. and questions remain as to how
co-management regimes can realistically “empower” local users within their frameworks,
Many researchers and practitioners would argue that an etfective co-management
system is one that “shares power” with local stakeholders in & manner that allows thent to

exercise a determinative measure of control over the use and management of local

resourczs (Osherenko [988: Kearney 1989; Pinkerton 1989a: Berkes. et al 1991 Wemer

. . B .
Swerdlager ¢1992y identifies siv elements wsually mcluded in tormal co munagement agreements

collectively formulated Jecistons. which make clear the meaning of terms osed. prcples that curde all
concepts plans and actions of the managimg mstitution: clearly articutated obyccrn ey with measurable
tesults tat clarity the aims of the agreement. a sense of the agreement’™s voope COnCeiNing SIgnatories
geographical area. and management issues. o description of management stracres, outlinmg the power
relations between stakeholders and the authority . responsibnlities, and duties of the management body L and
asection o giplementarion that sets out the conditions for meeting the objectives and responstbilities o
the manaeement bods.,
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1991 Mulrennan 1994: Usher 1994 Ivanitz 1996: RCAP [996: Berkes. et al 2001
McConney, et al 2004). This perspective on co-management can appear limited.
however for it may not fully incorporate the ways that local people already practise a
measute of control over their use of resources, or exercise their power as resource users
in other ways.'”

With this in mind. [ suggest engaging co-management as a system ol management
pariner ship between government agencies and local stakeholders that shares
determinative decrsion-making authority with community resource users by establishing
relationships that involve a real measure of user-directed governance at the local fevel.
Ultimately. in order for co-management to be considered effective. it must allow local
stakeholders to meet their needs and protect their interests vis-a-vis the contested
resource(s), while not compromising the level of control they already enjoy. How that
authority is created or recognized becomes the key issue.

Deternunative decision-making authority is best understood to mean the capacity
of local voices to be acknowledged. heard. and demonstrably integrated mto the entire
management process: planning, design. implementation and evaluation (Kearney 1989:
Berkes.etal 1991: Goetze in press). Thus. a central objective of building co-
management is to have local stakeholders integrated in the process in three key ways.
First, their expertise as influential partners to resource management is actively recruited.

Secondly. they have the means to express their needs and interests in management

“ Durmg several interviews, Belizean state of hictals and fishers made reference to the fact that fishers
exererse aimpiessive degree of political power vis-a vis the cential government thiouzh a well-developed
system ot local and national cooperany es and the Fisheries Advisory Board (see also Palacio 2001
MeConnen. et al 200300, 1 discuss this further in Chapter Fight
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planning, decisions, and activities. Third. they have the means to witness and partake n
the active engagement of these needs and interests in the execution of management plans

Local stakeholders in the FON area repeatedly stressed that. beyond the creaton
of “rules™ regulating access 1o the MPAs. they were unclear on the role of FON and the
co-management process. With the exception of the few highly-active commercial fishers.
with whom staff developed relationships and approached individually regarding possible
restrictions on harvesting in MPAs_ fishers and guides often noted that though they may
have the opportunity to express their concerns at consultations, they ty pically did not see
that their participation “made any difterence™ in the subsequent management activities of
FON. Nlany Placencian fishers complained during interviews that their value as
knowledgeable and experienced seamen appeared to be of little interest to biologists.
researchers and managers in creating regulations for the MPAs. According to staft at
Belize Audubon Society with whom I spoke. stakeholders from other communities where
NGO-led co-management was taking place expressed similar complaints concerning
local peoples™ sense of alienation from the NGO deciston-making process. Indeed. some
informants were candid in their concern that past participatory strategies used by the
Soctety had failed to engage local stakeholders effectively.

There are important contextual conditions that need to be met in order to establish
co-management that effectively partners multiple stakeholders while “sustamnably”
managing contested resources. These include: developing clear fegistation and policies
concerning the goals. activities and outputs of co-management that are coordinated

between zovernment agencies, partner NGOs and donors (with local stakeholders™ input):
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stipulating in the legislation the terms and conditions of local participation governing co
Mmanagement agreements and institutions: creating a legally empowered central authority
composed of stakeholder representatives at the national level to regulate the development,
implementation, and evaluation of co-management activities and organtzations: and
establishing comprehensive training programs designed to work i partnership with the
expertise of donors and those with expertence in co-management from elsewhere in order
to build the capacity of co-managers to mobilize such systems of shared governance
(Buckles 1999: Christie 2000: Berkes. et al 2001: Pomeroy and Goetze 2003 Goetze
2004 NeConney. et al 2004). Beyond these specific conditions, and equally important.
are an overall vision and strategy.

In Belize, it 1s not unusual to tind that community members simply do not know
or understand the role of the co-managing organization vis-a-vis local MPAs. This is due
in part to the challenge of distance and transportation, time constraints, or lack of interest
that results in ty pically Tow user attendance at NGO public meetings. Such challenges of
access and interest are not unique to Belize or to co-management scenarios. While users
may recognize MPA boundartes and understand the rules and regulations regardig use.
they are nunclear on the role of the local organization charged with the authority to
manage the resources of NIPAs and regulate the activities of users (Himes 2005). This s
particularly true where there is co-management, a term that is often poorly understood by
users, and one that often does not actively integrate the expertise of these people in the
decision-making. planning and implementation process. This is further complicated in

contexts like Belize where the co-managing organization has vet to develop its capacity
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to take on all management responsibilities, feaving government departiments like
Fisheries in a more dominant role in the co-management process, which can confuse
users, who are unsure of where the authority over various activities lies. As such.
information dissemination and active recruitment of stakeholders as resource experts
must be undertaken as a priority action for local organizations involved in implementing
MPA co-management in collaboration with community user groups.

The necessity for collaborative community -oriented education programs (i.c..
delivered by both scientists and user groups) is related to the chronic crisis of confidence
evident in stakeholders™ perceptions of these organizations. As noted above. commonly
held opinions of co-managing NGOs in Belize include viewing the orgamzation as
simply “another rule-maker™. an institutional arm of government with little interest in
tocal needs and a dismissive attitude towards users’ knowledge. interests. and expericnce.
The danger is that NGOs may be seen by community members in any or all of the
tollowing ways: an elite and exclusive circle oriented towards amassing personal wealth
in the face of local poverty: as more concerned with externally detined conservauonisi
agendas than the interests of focal commercial and subsistence users: or as yet another
interventionist project that will mvariably fail. leaving community members with fittle to
show vor the time they invested as part of therr involvement.

This is a central lesson to heed in developing effective co-management of NPAS:
the importance of broadly building local stakeholders™ contidence should not be
underestimated. Tt is widely agreed in Belize that securing the active support of the

people that access MPAs is essential to successtul management of these areas (Azucta
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2000, CZNAT 2000: Palacio 2002). Yet. actually investing the requisite time and eneray
i developing relations with the communities they represent is rarely taken on as a
priority by managing organizations. It is undeniable that the process will Tikely prove
time consuming and costly in terms of the need for repeated travel to various
communities in order to undertake the multiple meetings. consultations. and mformal
visits that are critical to gaining the trust of a broad base of users and fostering local
undersianding and support of management activities beyond a few high-impact uscrs.

It is. however. critical that co-managing NGOs place signiticant emphasis on
buildirg public confidence in their activities by developing posttive. mutually engagine
relations with these communities, including those which are located at a distance trom the
NGO’ office. Developing a public education and awareness program in coordination
with stakeholder representatives is a usetul first step towards developing a dialogue-
based relattonship that will educate both communities and managers about NIPA
management issues, Put bluntly. building confidence between managing institutions and
local users costs, but failed projects, poor management, and conthict with community
stakeholders cost more,

Another critical lesson to be learned from the experience of implementing VP A
co-management in Belize is the need tor institutional mechanisms that provide clear
demenstrations of transparency and accountability to community members. This 15
necessary at both the national and local fevels of the management process, and 15
specitically related to the need for transparency in decision-making and tinancial

accountability . These conditions are intrinsically related to the process of fostering
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contidence among a broad base of local users. This process is here referred to as inclusive
parmership.” The necessity of promoting partnership-as-transparent participation is of
central importance to building eftfective cooperation between managers and users. This
approach seeks a balance of stakeholders™ voices and interests in the tormulation and
implementation of MPA management strategies. It provides local participants with the
ability to see the connections between their needs and visions and the management
objectives of the implementing organization. It also clearly presents the manner in which
funds are dispensed in the name of managing and “protecting” local resources. Such
collaboration and accountability will be ~empowering” for local actors. such as fishers
and tour guides. mnsofar as it acknowledges and mobilizes their significant control over
the weltare of the resource(s) as primary users. In some cases, it may augment the
feverage of users who traditionally have experienced low levels ot direct influence in
governance decisions that aftect their lives.

On the other hand, this may appear "disempowering” for managers who are
accustomed 1o an exclusive, hierarchical monopoly of deciston-making authority. Rather
than naively seeking to create absolute equals out of the actors ivolved in collaborative
resource governance, this approach recognizes that diftferences in power exist. and anms
to mediate particular imbalances as they relate to stakeholders™ competing agendas m the
highly politicized arena of resource management by building new. mutuatly beneticial

relationships. The process of “sharing power™ in NGO-directed co-management. then.

I hes understanding of partnership ditfess trom other viesss that assume that “partnership™ is sy nony mous
with “equaliny of power” and therefore contest the plaustbility of “true” partnership tking place between
covernsng tstitutions and therr focal constituents (see Goetze 1998)
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takes place via the creation of inclusive partnerships based on the explicit recognition ana
engagement of existing forms of local knowledge and control. maximal transparency in
decision-making. and accountability of financial dispensation. The challenge is to
envision and strategize to create conditions for etfective partnerships that broadly
enhance local authority over resources within joint decision-making structures.

These lessons represent a summary of various experiences with MPA co-
management in Belize. In many ways. these observations are relevant beyond the
Belizean contest. and a central objective here was to present managers of MPAs and
actors involved 1n resource co-management elsewhere with a sense ot the Belizean
experience from which they may glean new strategies or solutions to challenges that they

may tind themselves taced with presently or in the tuture.
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PART TWO

(Re)Constructing Conservation in Placencia Village
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As Part One illustrated. in practice. co-management of marine resources i Belize
functions largely through transnational CNGO support. CNGOs provide the vast majority
of funding and managerial experience for co-management in Belize. Without such
external support the management strategies that are a key component of these agreements
could bz neither developed nor implemented. CNGOs, however. are only one of the four
key actors involved in the co-management of MPAs in Belize. the others being local
communities, local co-managing NGOs. and state management agencies. Each group 1<
characterized by a distinct set of needs and values, and their respective agendas interact
in ways that produce both opportunities and challenges in terms of effectively co-
managimg MPAs. During my time in Placencia. it became clear that these agendas
coalesce in a particular socio-cultural space occupied by the tive communities that FON
represents. 1tis in these localities that people must adapt to changes that accompany the
declaration of MPAs and the subsequent creation ot a local co-managing istitution. The
first halt of the thesis focused more directly on the relationship between community
members. the state. and FON. The second half turther explores one community s
experience of co-management by discussing the roles and interactions between CNGOs
and the focal resources users whose activities are directly aftected by CNGO-funded
FON projects.

The chapters that follow expand the understanding of FON co-management
developed in Part One by shifting the evaluative gaze to {ocus on the discursive content
with which community-based management of natural resources plays outin the

implementation of such projects locally. Together, the chapters reveal the messiness of
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the conservation process as it is directed toward and engaged by a key group of
community “participants’. the fishers. in one village, Placencia. Taking inspiration from
Ferguson's (1990) discursive analysis of development’s planned social interventions, Part
Two considers how conservation. like development. is mobilized as both an idea and an
activity. a discourse and an intervention that shape and implement practices that produce

significant social impacts in peoples™ daily lives.

105



PhidyThess - 10 Goetze McMaster - Anthiopology

CHAPTER FIVLE

Fishers® Lives, Fishers Experiences

Elvis Lestio, Jr.is a youny man who learned how to fish from his Jather who s
one of only a handful of fishers who do nor supplement their income wirly tourisin
activiries. Elvis Jr. himsell is involved in dive guiding and is learnmg how 1o flv-
fish in the viterest of taking tourists out on day trips, a lucrative aclivity i
Placencia. He s adamant that, though he is activels pursaing “what they call
alterndative economic activities™, he is deeply attached 1o fishing as both a
subsistence and commercial acrivity: 1 support conservation, cateh and release
fishing. diving, and tour guiding. But Twill never stop fishing Gladden Spir.”

Introduction

It is statements such as this one that I recorded in my fieldnotes in late 2003 that
prqued my curiosity about the implications such views hold tor the task of conserving
marine resources and for MPA co-management in the FON area. According to many of
the fishers and guides who spoke with me, both young and old. tour guiding is a more
profitable hivelthood than fishing. and it is also much easter work. Why. then. the
repeated assertions like EvisT that guiding would never fully replace fishimg as an
econemic activity ? And in what way s does such behaviour impact the conservation
strategies that FON is attempting to implement and transnational donors support?

As described in Part One. FON was originally formed. and has since evolved. on the
basis of local concern tor protecting the local marine environment. Part of this stategy
atms to promote the “sustainable use”™ of marine resources through the reduction ot

tishing etforts in focal waters. FON also places a strong emphasis on being community -
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based. and recognizes the importance of meeting community needs. It prides itselt on
making great efforts to secure a high level of community representation via participation
of Tocal stakeholders on its Board of Directors and at community consultations,

FON statt and Board members expressed concern that management activities not
disadvantage community members as a part of co-managing the two MPAs. This means
that there is a desire to see that local users reap economic benefits from environmental
protection. This arm is broadly supported by FON donors such as the national Coastal
Zone Management Institute and Authority. the UNDP. The Nature Conservancy and
World Wildlife Fund. and it manifests itselt primarily through training programs tor
“alternative livelihoods™ directed at fishers in the FON area. Such projects aim. in large
part. to transfer tour guiding skills. and m some cases. equipment. to fishers, This s
hoped to reduce overfishing, identified in CNGO-sponsored research as one of the key
thieats to resources in the area (Heyman. et al 2001)." As fishing has been problematized
as an activity that is not entirely compatible with some of the key conservation objectives
of the MPAs. it is usetul. if not crucial, to gain a sense of 1ts role n the lives ot the people
FON represents and whose activities they are seeking to reorient.

Since Placencia has historreally always been a fishing village and because it has by
far the largest group of tishers actively accessing the resources of the NMPAS out of
FON'< tive constituent villages (Perez 2000). this chapter focuses on the practice off
fishing in this village. [t reviews the history of fishing in Placencia, as well as current

fishimge practices in the village. The stories and views ot four fishers from the village

1 gn . . B
CNGON identihication of overlishing as athrear to the marine eny ronmient 1 the FON area s discussed
fanther m Chapter Seven.
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provide an opportunity tor understanding some of the lived experiences of fishers
themselves, sheddig light on the reasons why fishing 1s unlikely to be replaced by tour
curding activities. Hearing about fishing from their perspectives. it becomes clear that
there is a cultire of fishing. a culture that is reproduced by its practice. Being such a
stgnificant cultural activity. fishing mforms the ontological framew ork of both full-time
and occastonal fishers in Placencia.

The objective here is to provide a sense ot the relationship between fishers and the
marine environment i Placencia. Understanding this reality s key. for it shapes the local
context within which globally-oriented conservation interventions take place. where local

and global agendas meet and. as the following chapters show. how they are negotiated.

“For as Long as I Remember™: A Briet History of Fishing in Placencia

When people in Belize speak of Placencia. they often refer to it as a “traditional
fishing village™. Indeed. Placencia’s “predominantly maritime orientation™ (Palacio
2001:36) has existed for as long as villagers can remember. beginning with a focus on
subsistence and trade to local markets. moving to a strong commercial export fishery. and
cventually evolving into a miv of recreational and extractive fishing activities.

In Placencia. fishing for both subsistence and cash mcome has a long history. It dates
back to the nineteenth century. generations before the development of the modernized
commercial export fishery that now serves as a key element of Belize's economy.
Economic activities in the village included tishing. raising pigs. producing coconut oif.
along with performing wage labour in sawmills and logging camps. often away trom the

village. In the Tate nineteenth century. both local and more distant logging camps and
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agricultural plantations in Belize were “ready markets for fresh and corned fish™
(ibid:37). Placencia was ideally located to supply a number of these and as a result. “its
tishers with their families became early suppliers™ (ibid:37). Fishers also traded tish for
agriculural products with tarmers in other area villages.

Originally . fishing was done using sailboats and small dug-out “dories™ a small
surplus of fish beyond the subsistence needs of the community was produced for trade or
sale outstde the village. In those days. fishers went out on sailboats that carried small
twelve or thirteen-toot dories with paddles for cach of the <i< or seven crewmembers
onboard. Axs desceribed by some of the older fishers in Placencia. who themselves worked
in salboats when they began commercial fishing. these boats would average a week at
sea. The crew set out carly in the morning. anchored at "a good location™. and the crew
would paddle out in their dories away from the main boat and dive all day from the dory.
Around three in the afternoon they would return to the boat with their cateh to clean it
and then each one would weigh their individual catch. which the captain would record m
a book. Every day the crew’s catch was weighed and recorded. When the boat came i (o
shore. cach member’s catch was tallied and the captain paid himselt a “boat share™ for the
use of his equipment. Crewmembers then also had to pay tor the food. fuel and tce they
took out at the Cooperative. The remainder of the money was theirs 1o keep.

In the carly 1950s. the demand for shark meat in Guatemala, and the lucrative income
1t zenerated. sparked local fishers to focus part of their etforts on catching a species that

was not locally popular: landing and processing sharks for their meat and oil was done
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exclusively for foreign consumption.” Fishers also modified their boats. building bigger
sailboats to take their cateh to Guatemala. Later in the decade. the introduction of
fiberglass boats. outboard motors and. into the 1960s. the consistent avatlability of ice
along with the creation of fishing cooperatives revolutionized local fishing methods and
the sale of local marine products. Many men no longer had to leave the village tor several
days at a time, living on the sarlboat and working tor its captain. With the advent ol the
Placencia Producer’s Cooperative in 1962, fishers had access to loans with which they
could purchase their own boats and motors, typically a twenty-three foot skift with a
forty horsepower motor. A “good producer™ could pay off the cost of his boat in two or
three vears. Use of ice, together with the Cooperative’s storage facilities meant that the
demand for marine resources and local fishers™ capacity to supply fish and profit from
their production increased significantly. Furthermore, a new demand for lobster from the
emerging middle class of post-war America created a new market for local marine
products. shifting the focus of species capture.

In the fate 1980s. tourtsm began to emerge as a dominant economic activity. and has.
after fess than two decades, supplanted commercial fishing as the most lucrative
economic mteraction with the marme environment. In terms of tourist activities. diving.,
snorkehing, and even fly -tishing to a certam extent, are the preterred domains of younger
men in the village. Older men tend to engage 1 tourism activities that allow them to
continue in a lifestyle that most closely resembles that of a full-time. or “traditional ™.

fisher. A< such they act mostly as deep-sea sport fishing guides and or conduct river

- Palacio notes that shark meat bleached with salt i the sun fetehed twenty -{ive cents per halt Kifooram,
“the highest price paid for tish at that time™ (200138,
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tours, an activity that capitalizes on their knowledge ot the local marine environment, and
for which very little additional investment is required. Moreover, because the tourism
season 1s trom November to April. these guides can still capitalize on the lobster season.
with the most important and productive months berng from June until October. H
business is slow in May and early June, they additionally have the option and opportunity
to fish for snapper. which spawns at Gladden Spit at that time. In this sense. the tools and
methods of production. and indeed. the lifestyle parameters. do not alter significantly

between commercial fishing and tour guiding for these men.

Knowing the Sca: Current Fishing Practices in Placencia

The primary target of the commercial export fishery in Placencia continues to be
lobster. which is the most valuable marine product for fishermen to harvest.” Most fishers
free-dive for lobster. This involves the use of a mask and a pole with a sharp hook on the
end. used to pull the lobster out from under coral. which is their preterred habitat. While
there are no explicit divisions of marine tenure among Placencra fishers. and fishers wil
often harvest scale fish in areas that are common knowledge. the pursuit of lobster
operates under the rule of secrecy and the quality of a fisher’s knowledge of the best
lobstering “spots™. Diving, however. is becoming more difficult as competition over the
stock mereases and men have to dive deeper for ther cateh.

This has led to the development of alternative harvesting methods and technologies.

the most popular of which is the use of “shades™. planks of corrugated tin or concrete that

On average. coopetatives  Belize pay siv times more for lobster than for fintish. and over three tnmies
more for conch tHeyman and Graham 20000 17-18),
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mimic the shelter of coral formations that lobster prefer. Shades can be placed in
shallow ey waters, facilitating the process ot diving. Other fishers use fobster traps. which
are much easier to use. in terms of the effort required to harvest one’s catch. Being
obviously visible. though. traps do not meet the standard conditions of secrecy. and are
easily transgressed by other fishers. The use of traps has also increased the incidence of
conflict among fishers. Indeed. this is cited as a reason tor some fishers avoiding the use
of trap~. Others note the incompatibility of the technology of both shades and traps with
the geography of the marine environment around Placencia: “You can only set traps and
use shades n certain areas cause of rocks. the rocky bottom here...and the water is
deeper here... Here we have more rocks on the bottom and less grasses. and the banks
here are too simall to set traps.™

Lebster is by far the marine resource most commonly targeted for extraction in the
Placeiicia area. due in large part to its market value: and fishing for lobster is a refatively
easy way to make “good money™. Because it is also based on skill. in terms of a fisher’s
knowledge of good lobstering “spots™. there is a competitive element to fobstering that

may contribute to a fisher’s social status among his peers and in the village: landing a

stenificant catch of Tobster during the scason implies not only the degree of etfort
invested by a fisherman. but his superior knowledge of the sea. Diving tor conch that
hide emong sca grass in flat. sandy areas is the next most commercially valuable species.
Increasing scarcity. however. means that tishers have to dive in increasingly deep watet.

Many fishers suggest that the effort required to catch ~a decent amount™ of conch

outwelghs the income it may generate.
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Last.in terms of market value are tinfish. such as grouper and snapper. These are
harvested primarily during the times at which they spawn at Gladden Spit. over the tull
moons from November to January (primarily grouper) and from April to June (primartly
snapper).* Fish are caught using the local handline method: two or thiee hooks and a lead
sinker are attached to nylon fishing line. baited with sardines or conch, and lowered mto
the sea. using an extended finger to maimtain a “teel on the line™. A shight tug on the line
mdicates biting fish. and the hook is set with a quick tug, followed by the etfort of
hauling the tish into the boat. Many fishers wrap rubber inner tubes around their hands
along the creases of their fingers to protect them from the weight of the fish on the line.
Towards fate afternoon. fishers return to their camp at Buttonwood Caye. a landing site
much closer to Gladden Spit than Placencia. Here fish are cleaned and stored on ice.
During the two weeks that fishers are “out on the reef™. the catch will be run into
Placencia every few days by a member of the group. and fresh ice and other supplies will
be brought back. While signiticantly less valuable than lobstering. harvesting scale fish at
the SPAGs is the only available extractive activity outside the lobster season, which
opens on June 15 and runs until February 14 Fishing the SPAGs allows fishermen to
catch a significant amount of fish in a short space of time. As many vitlagers and tishers
noted. it s the main means of survival for fishermen who are not involved m the tourist

industry.

FOE the sivteen spawiine ageregation sites identified m Belize, all are considered “mudin species”™ sites.
swhich may be dominated by one species. such as Nassau grouper. but seyeral other species also spawi
there at the same time tHey man and Regueno 2002°3y At Gladden Spit researchers stghied up o erghteen
difterent species of reet fish. including jacks. groupers. and snappers abid: 199,

I
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Fishers and Tourism: Stories, Experiences, Knowledge

The tishers whose views are expressed below have all been fishing since they were
children. the youngest for over two decades. and have been harvesting commercially
since their teens. Eventually, they became involved in tourism as guides, but continued to
fish despite the increased income dertved from their tourism activities. The stories they
tefl are featured here with the aim of <haring therr experiences and thoughts as fishers
with established histories in tourism. The objective is not to suggest that this 1s “what
fishers think™ generally in Placencia. Rather. it is more to give a sense of depth to the
people who are commonly reterred to m the literature and. indeed. in this dissertation. in
the very general and abstract terms of “fishers™. "resource users™, or “local stakeholders™.
the people conservation interventions ty pically aim to direct into purely non-extractive
fiveliboods. The ideas they share help to shed some light on the significance of fishing m
Placencra as more than an economic pursuit. but as a lifeway that persists in the face of

Srow ing tourism opportunties.

Villa Gaodfrey

Now retired from producing for the Cooperative full-time. Villa Godtrey has been
fishing for “forty or forty-five years. since I was a kid™. Most days he can be found
chatting with friends and family outside the Cooperative or in the tour guide shop run by
one of his sons. which is next door. Villa moved to Placencia, his tamily "< home. when
he was twenty -one. His tfather was the lighthouse keeper and he used to go out to vistt

him every year for holidays. 1t was during those times that he learned to fish: 1
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practiced...how to dive and how to tish. My father fished and he taught me while he was
the lighthouse keeper™. Itis a way of life that he has passed on to his own children:

All of my Kids tish. Six boys, all of them are into the tourist business. But they all

fish. Everybody goes to fish when the tourists are not here. They do guiding. and

fly fishing. They learned how right out on the caye here. T used to teach them. |

had a sailboat. And 1 used to take them out and teach them.
fn earlier times. Villa occasionally took tourists out to tish to supplement his icome.

As most other fishers in Placencia, \ illa has his own boat. but sometimes goes out in
his friends” boats. Like others. too. he mostly tishes for lobster and conch in and around
the cayes and on the banks inside the barrier reef. For grouper and snapper, he goes to
Gladden Spit. outside the reet. He stays for several days. spending the nights camping on
Buttonwood Caye with other tishers:

When I go to fish. there are three of us. My friend and Sonny and me. and

somettmes his brother, sometimes we go out. Then we take ice with us ina

biz box.and then spend about three or tour days fishing. Then we come in

and sell it to the Co-op. and then we go back out again. We have been fishing

together for a long time. Most guys fish with triends: they don’t like to go by

themselves.

Finquired turther as to how he and his friends remember the best fishimg locations:

We usually know. We know the spot where the fish they come up. Then we eo
there and fish.

How do you know ?

(Laaghs) Justceverybody knows.,

So people tell each other?

Y eah. And they mark the spot by the cayes and so. And the mountams and so. We
have our spots. But everybody goes there. 1t's not a secret. For lobster and conch
it's ditferent. Everybody have their own spot and they don’t tell anvbody .. I've

got my rocks that I go to. I put my rocks there and the lobster go there. There are
many spots to get lobster and conch.



PRy Thesis 1O Goetre MM aster = Anthropology

He points out that much of this he learned trom his father. He turther explains that fishers
know that the fish in the SPAGs at Gladden Spit lay their eggs on the full moon, <o you
usually go either two days before the full of the moon or two days after the full of the
moon. then they begin to bite™. He says that fish always spawn at “the point of the reet™
because “the temperature is good. .. Jand] where the current is moving. that's where they
choose™. Once out at the SPAGs. another method is used to tind out it the fish arc willing
to take the bait: "We use glasses to spy them™. Fishers use diving masks and look
overboard. and if they see that the fish are up oft the bottom. gomnyg in circles. they will
not bite: “but when they go down to the bottom and change their colours, then you know
they 're going to bite™. For fish inside the reef, fishers work with the tide. W hen the tide 15
high they will bite. but not when the tide is low.

Villa then emphasizes how important itis to know “how to treat the sea™ as well
as how to harvest it. He offers the example of ensuring that empty conch shells are not
discarded in the shallow waters of the banks. for it will discourage living conch from the
area. He then adds. “lobster the same thing. you can’t clean them in the sea. But you can
clean fish in the water.”

While talking to Villa. he often comes back 1o his concerns about the state of the
fish stock in the waters he has fished for so tong: ~In the time that I have been fishmg.
fish are getting scarcer and scarcer. Everything. Conch and lobster too. I think that it's
overfishing. And we have a closed season. but people. from Honduras. come over and
still fisn it They ‘re getting scarcer and scarcer™. In concluding he say~ that he supports

the practice of conservation, and thinks that LBCNP has been good tor regenerating the
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tish stock in that area: "Right now they 're doing a good job. because there’s a lot of fish
now around |Laughing Bird| caye. A lot of fish. You see them when people go there with
the tourists. It's usetul™. Villa says he understands that MPAs are. mn farge part. there to
protect the fish, lobster and conch around the cayes, and he has no problem with tourists
using Laughing Bird Caye. He thinks this is a good thing tor local employment. The
problem he sees with MPAs is that "well. you can’t fish the area, you know? Y ou have 10
g0 hunt the next area, which is hard™. Laughing Bird was a popular place to fish and

camp. and now they have to go to fish at other cayes turther out from the village.

Ecbert Cabral

Egbert. or "Pow ™. Cabral vas been fishing for over twenty-five yeats. He learned how
to fish tfrom his father when he was nine years old. and began fishing as his work when
he was eleven. At first he worked on a sailboat. and at seventeen he bought his first
motorized boat with his own money. Pow entered the tourism bustness about fifteen years
ago as a captain on a boat that operated between Belize and Guatemala. Now a deep-sea
fishing guide. he hists the benefits of tourism being the amount of money he earns and the
ease with which he earns it: “you work halt as much for the same money™. He says there
is less pressure as a tour guide and it protects the environment, through practicing catch
and release tfishimg.

Since he has stopped fishing as his main form of income. Pow considers himsell a
full-time tour guide. Still. in the off-season he will dive for lobster because he enjoys it
and it i~ a good way to supplement his income. He works with a friend. sctung shades

and then diving to get the lobster hiding under them. He says that each tisherman has one
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or more rocks. “a special rock or spot” that they go to for lobstering. Some of the
locations he uses were “laid down™ by his father, but most of them he found and marked
himself.

In recent years. Pow has noticed changes in the fish stock. largely with Tobster and
conch, noting that there are “less in all of them. You used to just piek them up. Now you
bave to work like a son-of-a-bitch to get something out there!™ e believes that this
change is due to more people harvesting these stocks as well as damage to the reef. which
incans fess available habitat. He, like other tishers. say s that putting conch shells back m
the water discourages other conch from coming to that area. a practice undertaken fargely
by non-local fishers. He says that conch is overfished. and not sutficiently protected:
“During the closed season, conch is still harvested by Honduran and Guatemalan fishers
who come during the day and at night™.

Pow has no problem with the MPAs that have been declared in the arca. He believes
that Laughing Bird Caye was declared a protected area because there was a desire to
develop it to attract tourism. He <ays that Laughing Bird used to be a good fishig
grounc. but he thinks that 1t is good for the community now. too. He is. however, agains
“takin2 any more of the reef™

Halt of the reet 1~ already protected. and because 1t not fair... Protecting

Gladden [Sprt]is right down my alley. It's doimg a good thing for me as a tour

cuide. Y ou close it to fishing and there’d be almost nothing left for the poor cliss

of fishermen. Local fishermen are against closing Gladden because it's the heart
and soul of fishing down here.
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Elton Eiley

Lhon “Cagey ™ Eiley started fishing when he was a young boy. His uncle used to tihe
him out fishing regularty. and after school and on weekends he and his school friends
would fish in hittle dugout dories around the island near shore. catching lobster. Thes
would then sell it for school money. Cagey began commercial fishing when he was
sixteen (he is now forty-three). He was a member of a crew on a saifboat owned by
another fisher. the captain. Since there was no tourism in the village at that time. duning
the lobster season the crew would stay on shore for only two or three days. then 2o out
again.

Now Cagey has his own boat. and he currently uses it mosthy for towr guiding. which
ne ~started doing about twenty years ago. giving river. snorkeling. and deep sca fishig
tours. His main tour is the river tour in Monkey River, but his favourite tour involves
fishing:

I take tourists trolling and bottom fishing out on the reef. near the drop oft. I have

regulars who return to go fishing with me... ke it cause there™s a lot of

excitement in it. you know. Especially it 1t goes out and you know you've hooked
up on a big fish. It's a ot of excitement. 1t7s nice. you know ? That's what Ulike.

He continues to fish for tobster and snapper when the tourism season is stow. While
he used to fish with a partner, now he prefers to fish on his own. To catch fobster. he uses
shades made from corrugated tin that he puts n areas with grassy bottoms i about forty
feet of water. He explains, ~ Fdon t want to put it in shallower water because then other
auys might steal your cateh under your shade™. Using only a mask and fins he routinely
dives to sinty feet to get his catch. He sayvs that in the days he worked the sattboats they

used to cateh lobster in four or five feet of water. “but the product are getting ~carce

f1o
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new ! He deseribes how this has created greater competition for lobster. telling how he
has had to confront other fishers because 1t was clear that they were diving his shades.
“since there is no coral in the area... You start oft with a strong warning. and tell him that
the next time 1t will be very serious so it’s best to stay out of my area™.

Cagey laments that fishing is getting more ditficult “because now you have all these

ve Caulker, San Pedro. Sartencga

o

fishermen come trom up north, from Belize City. Ca
they come and clean out the reet... There are so many more fishermen now than betore™.
He notes that “guy s from Honduras and Guatemala™ also come over to fish for “whatever
they find™ then they take it back to their own countries. so both the local fishers and the
Cooperative sutter these tosses. He sayvs they do not respect the closed season: = \nd
that's the time when you should patrol. when the season is off so that they could protect

all the lobster trom going out of the country.”

Anthony Eiley

Tony Eiley has been involved in tourism “off and on since 19627, He said he 2ot into
it atter Hurnicane Hattie hit Belize in 1961, "when there wasn’t much to do™ in the
Placencia arca. At that time. a friend in the village introduced him to a man who brought
houseboats trom Cuba and bought property in the Placencia arca. He says his story is not
uncommon: “a lot of the older guy~ 1 the village have been working i tourtsm sice the
fate 50~ and early 6057, He himselt does mostly fishing and snorkeling trips. When asked
what he enjoys about being a tour guide. he says. "1 know that there 1s much to be made
from tournsm™. He comments that the work ix easier than fishing full-time. He later adds:

“Iwork for the money right now. to be honest with you.” though he insists that he also
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enjoys meeting and befriending the different people who go on his trips. Tony noticed a
decline in the fish stock in the late 1980s and early 1990s. He attributes this largely to
Guatemalans and Hondurans “poaching lobster and conch™ As a result. he says. interest
in tourism has expanded in the village: “1t's hard to make a living from fishing right now.
Tourtsm is part of people diversifying and the money is much easier.”

Despite his success in tourism, Tony stitl engages in commercial fishing. W hat tish
he catches he mostly sells on his own. while the lobster and conch he sells to the coop.
For the most part he uses traps to catch lobster. He currently has afew traps and says he
intends to get more for the upcoming season, because the tourisim season s almost over.
He says he only dives tor lobster at the beginning of the season when they are abundant
and m more shallow water. “like thirty feet or so”. He shares his scale tish catch with
mosthy family. a tradition that started with his father, and noted that he shared his cateh
with the whole village after Hurricane Iris devastated Placencia in late 2001, He prefers
o o lobster tishing alone “because T don’t want people to know my spots™. the places
where the “good rocks™ are located. As he explains it. all the tishers have what they call
their “secret spots™ for diving. With traps. however. each person has a clear arca where
they have set their traps. so there is little need. or capacity . for secrecy .

Tony believes that declaring Laughing Bird Cave a protected area was a good thing

Now that part tor conservation. that is ok. because Laughing Bird Caye i~ really

beautiful. For tourtsm. it is ideal... The lite is going to come back to the area. and

the conch and fish are going to move out ot that area. And there’s lots tor people

to see¢.

Betore the park came along. 1t was mostly used tor conch fishing. He describes how it

tsed 1o be a popularly fished conch bed. that it was not fished much for scale tish or
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lobster “because there are too many large rocks around for that”. He suggests that “there
weren’t really any objections” to closing the Laughing Bird area from village fishers
because more lucrative lobster were not easily harvested there. He adds, however, that he
feels closing more fishing grounds in other MPAs would be putting too much pressure on
fishers:

People have kids to send to school, they have to mind their children. And

fishermen aren’t farmers, they’re fishermen. And they’ll die a fisherman. You

know the tourist season helps a little bit by not being out there everyday catching

fish or whatever. But what happens when the tourist season closes? You gotta find

a way to make a living! I mean, we live along the coast, we don’t live back in the

wilderness there where they do farming. We live along the coast, and you're not

gonna get anybody to go back there to do farming. That’s not gonna work.
Lifeways of the Sea: The Culture of Fishing in Placencia

What became clear in my conversations with these fishers and others was that their
knowledge of the sea is profound and, as is made clear in their thoughts presented above,
their understanding of the term ‘fisherman’ goes beyond that of an economic activity. As
many of them noted, fishing is hard work, harder than giving tours. In fact, for many
fishers in Placencia, tourism is the preferred economic activity. From an economic
perspective, fishing could be described as a way of assuring a level of income security in
times when tourism is less profitable. Yet, even when fishers describe themselves as
being retired, their fishing activities do not stop. Together with the insights shared by
other fishers, the importance of fishing as a significant cultural component in addition to
its economic role began to emerge.

Being one of the oldest fishing villages in Belize, the practice and knowledge of

harvesting the resources of the sea is omnipresent in daily life in Placencia. The
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Cooperative is not only a hey economic institution: it is also one of the mamn soctal hubs
in the village. Older men who no longer fish regularly gather outside the “Co-op™ every
morning to soctalize and observe the goings-on in the main dock area. People routinely
gather around the main dock while a fisher is cleaning. and often distributing. his catch.
One of the most anticipated events in the village is the annual Lobster Fest fishing
competition. where knowledge and skills are applied in pursuing the reward of catching
the largest fish. among several other categories of prizes. In this sense. Placencia is
representative of Palacio’s statement concerning the signiticance of fishing i the Southy:

The culture of artisanal fishing prevails throughout Southern Belize. To the

fishers, the handline, cast net. the outboard motor with its quirks. the hcense they

have to pay to the government. the behaviour of fish at the drops. dealing with

their customers. and contending with the new focus on marine protected areas -

all of these are a matter of day to day life (2001:25).

As the domnant activity of daily life over generations, fishing informs and infiuences the
soctal fabric of the village, and as such represents a significant cultural framework for
people and events. This is the context within which conservation projects operate.

The stories told above retlect the tact that men are the principle commercial and
subsistence fishers i Placencia. In practice, however. fishing is an activity done by all
members of the community . including women and children. About ten women n the
village fish off the pomt regularly. Indeed. they “love to fish.  according to Tony Eiley.
Rosenda Leshie. atong with her husband. Lennox and his four brothers. fishes

commercially full-time. While she is now the only woman who fishes full-time. she tells

of half a dozen or more women who did so in the past. One of these women. Celia, who
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is now in her seventies, notes that it was “not so unusual” for women to fish, and they
were respected and valued as “good fishers™ in the village.

Similar to the patterns of their fathers, mothers, and grandparents, village children,
albeit mostly boys, continue to learn to fish at a young age. Children will typically
accompany fishers on short trips out to the cayes to fish. As Villa Godfrey noted earlier,
this is how his sons learned to fish, and his sons are now seen taking their own sons out
on their boats when they are not guiding clients. Children can often be seen fishing off
docks with both their parents or unaccompanied, the latter being more common as they
grow older. Sighting an old dory in the lagoon filled with boys diving into the water or
using handlines is not unusual.

Placencia is a village whose predominantly Creole inhabitants originate from a few
families. The extensive intermarriage of these families has produced complex kinship ties
within the community. Fishing serves to maintain these kinship relations through various
means. Part of a fishers’ catch is routinely distributed to nuclear and extended family
members, and often to close friends. As Villa Godfrey explains, “sometimes you give
your friend a bara, or so, you know, a barracuda. Y ou might also give them grouper or
snapper. You mostly give it to your family, like my daughter, or so”. Similarly, the
transference of knowledge of the sea from parents and grandparents to children,
something that is done via both men and women, is an important activity between family
members. Laurence Leslie described how he learned about several of his secret lobstering
spots from his father, and he would only share these with his son, as a way of “passing

down the information for the means to a livelihood”. The seasonal camping on
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Buttonwood Caye during the spawning aggregation harvesting is a predictable and highly
anticipated annual gathering of fishers, some of whose families accompany them for
these weeks. Indeed, the extensive family network of the Leslie family, the six brothers
of which are known as among the best fishers in the area, occupy a large portion of the
caye in the spring when snappers spawn. It is not only the full-time fishers who harvest
the SPAGs and camp on Buttonwood:; fishers who work as tour guides also set out 1o
Gladden, usually for a shorter period of time, staying only a night or two, then returning
with their catch to the village.

Fishing also serves to strengthen and maintain other social relations. As told in the
stories above, men often go handline fishing, and occasionally fishing for lobster and
conch, with a particular partner or two. These partners are often long-standing friends or
family members. The women who regularly fish from the beach typically are in a group
of three or more and include both friends and family spanning three generations. Going
“out to the cayes” to handline fish with friends is a popular recreational activity that
brings together nuclear and extended families, long-standing and more recent friends,
visitors and villagers.

As people often told me, fishing is as much a social activity as it is a way of making
money or getting food. It also plays a part in defining one’s social identity in the village.
In many ways, fishing determines a man’s status in the community and his relation to
others: who is a “good” fisher, who is a “traditional” fisher, who is a “good producer™ are
all descriptors that are used to define part of the space a person occupies within the social

fabric of the village. As one fisher stated, “I know my place in the food chain”. As a full-
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time tour guide, he says he is now viewed by those who continue to fish commercially as
“having made my money”, as having no need to fish. In order to credibly attend a

meeting of village fishers, he would need an invitation: “So, I'm out of the loop in many
ways”. In this sense, there is an internal hierarchy of status, rights, and influence among
area fishers that is related not only to ability but also to effort, production, and necessity.

Those who fish when tourism is slow may be “good” fishers, and they are considered
“real” fishers, but they are ranked lower in terms of the legitimacy of their claims
concerning fishing. Interestingly, fishers from Northern Belize who also fish in the waters
around Placencia, are described as “farmers in boats”. “They are not men of the sea,”
according to Lennox Leslie. As such, they are without the requisite knowledge,
experience and, in turn, right to harvest in the area.

Fishers in Placencia clearly hold a sense of ownership, or stewardship, over the local
marine environment. Because it is the source of their livelihoods, the means by which
they feed their families, send their kids to school, pay for medicine. the sea and its
resources are critical elements of survival. There is a sense of who should and should not
be allowed to fish in what they commonly refer to as “our area”. Given this perspective,
local fishers view fishers from “the North” with resentment. They resent the presence of
northern fishers in what they call “our area” to fish because they have fished out their
own grounds, and they are upset that “Northerners” do not understand how to care for the
sea, so they engage in damaging fishing practices. Furthermore, local fishers are angered
by the fact that this, together with the sophisticated equipment they use and their growing

numbers, are endangering the livelihoods of local fishermen.




PhD Thesis — T.C. Goetze ~ McMaster — Anthropology

While they begrudge other Belizean fishers they are contemptuous of those from
Honduras and Guatemala whom they see using illegal gear and fishing at night, activities
that they view as “stealing” from local fishers. Laurence Leslie argues that there is a need
to protect “our fishing areas to keep out the foreigners,” which includes Belizeans from
the North, “or they will come in before the season opens to get the conch before you
can”. He describes how these “foreign” fishers work one area several days in a row,
which locals “would never do™.

We let an area rest before we go back to it again. We rotate diving areas for

lobster. Both the Sartenega guys and the Hondurans work in the same areas for

days on end, clearing out an area before they move on. It’s something that they ve

done from the beginning and has never been good for the fishery... They are

farmers that come out on the sea and they break the coral and such. And this has a

lot to do with the life of the lobster. They throw conch shells back into the sea on

the banks and this is not a good thing. In my experience I’ve seen areas where

shells were thrown in ten years back and still no conch have returned to the area.

It’s ok to throw them into the deep areas of the sea, but not on the banks.

He says that this shows that these “foreign” fishers do not know about the sea, that they
do not come from a fishing background, where their “forefathers were fishermen™. Villa
Godfrey agrees: “The people from up north throw the conch shells back on the banks.
Some of them are farmers and they don’t know about the sea, they don’t know. But we’re
raised up on the sea, so we know”. Tony Eiley sums this perspective up in his assertion
that “you cannot take a fisherman and put him to do farming. Y ou cannot take a farmer
out to do fishing.” Other fishers in the village shared these sentiments and hold a

similarly critical posture towards non-local fishers, suggesting that village fishers share a

conceptual hierarchy of rights to access and harvest the waters in the Placencia region.
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Conclusion

The purpose of this chapter is to demonstrate that, in Placencia, fishing is not just an
economic income activity that people do; rather, they are fishers. Even the men who are
full-time tour guides describe themselves first as “fishermen”. Fishing is not merely work
that is done as a job; it is work that is a livelihood, part of a lifestyle people in the village
continue to actively choose, one that incorporates and sustains and mobilizes a rich body
of knowledge and networks of reciprocal familial and non-familial relationships. In short,
itis a way of being, a way of living in the world.

The Placencian fishers [ spoke to are aware of the benefits they accrue from their
marine activities, and are supportive, demanding even, of improved management of
marine resources. They say that this should not come, however, without reference to their
own needs, uses, interests, and knowledge in relation to coastal areas. Being
acknowledged and involved in the management of the areas on which they depend for
their livelihoods is a central concern. A key addition, and the point that this chapter seeks
to highlight, is that understanding and respecting the connection of fishing to individual
and collective cultural identity is critical when addressing resource issues that involve
shifts in people’s harvesting activities.

As will be seen more clearly in the following chapters, the experience of these fishers
and others illustrates that many conservation organizations have yet to recognize this
reality. The programmatic initiatives that transnational CNGOs formulate within their

organizations and the interventions they identify as solutions to resource threats in the
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MPAs s reflect this failure. As such, they have met with resistance, and are unlikely to

meet the conservation expectations of the fishers or the objectives for the MPAs.
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CHAPTER SIX

Conservation Thinking:
The Conceptual Framework of Planned Ecological Interventions

World Wildlife Fund Saving the Last Great Wild Places: Conservation begins
with saving real places - the forests and deserts, rivers and wetlands, mangroves
and coral reefs that make up the web of life. But the quickening destruction of
habitats and the limited resources available for their protection require
establishing clear priorities among places the world must work 1o save. To guide
this undertaking, WWF scientists developed a roadmap known as the Global 200,
a scientific ranking of more than 200 critical terrestrial, freshwater, and marine
habitats - areas that we must protect if we are to preserve the web of life.
(http://www.worldwildlife.org/wildplaces/index.cfm)

We [at The Nature Conservancy] have developed a strategic, science-based
planning process, called Conservation by Design, which helps us identify the
highest-priority places — landscapes and seascapes that, if conserved, promise 1o
ensure biodiversity over the long term. In other words, Conservation by Design
allows us to achieve meaningful, lasting conservation results. Worldwide, there
will be thousands of these precious places. Taken together, they form something
extraordinary: a vision of conservation success and a roadmap for getting there —
the Conservation Blueprint. Simply put, by protecting and managing these Last
Great Places over the long term, we can secure the future of the natural world.
(http://nature.org/aboutus/howwework)

Conservation International believes that the Earth’s natural heritage must be
maintained if future generations are to thrive spiritually, culturally and
economically ... Cl applies innovations in science, economics, policy and
community participation to protect the Earth's richest regions of plant and animal

diversity in the hotspots, major tropical wilderness areas and key marine
ecosystems. (http://www.conservation.org/xp/CIWEB/about)

Introduction
The involvement of U.S.-based transnational CNGOs among the key actors in the co-
management of MPAs in Belize prompts important questions about the agendas,

understandings, and responsibilities that these organizations bring to the process of
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managing natural resources in mostly foreign countries. What ideas about natural
resources inform such projects of interventionist conservation? What is the conceptual
‘thinking’ behind the initiatives that are designed and the objectives that they aspire to
fulfill? What are the assumptions upon which this framework rests? What are the
implications of introducing these concepts and agendas into diverse local settings? Such
questions are pressing because CNGOs are often the initiators of protected areas
declarations throughout the developing world, and receive a significant portion of the
financial support for these projects from development agencies.' The obvious and
growing link between conservation and development activities mirrors the similar ways
in which organizations formulate and justify their projects: both are in the business of
benign intervention.

Addressing questions concerning the process by which CNGOs imagine and
implement their programs drew my attention to the ways in which conservation
‘problems’ were defined, and how that, in turn, informed the ‘solutions’ that were
identified. This process of conservation’s discursive construction echoes Ferguson’s
perspective on development as an unquestioned “central organizing concept” (1990:xiii).
Development interventions proceeded for decades as a seemingly natural activity without
concern for the assumptions at its normative core. Development was conceptually taken

for granted, one of modernity’s grand narratives, as Lyotard (1986) termed the similarly

" For instance, when it began in 1990, fully half of The Nature Conservancy’s Paris in Peril program was
funded by the U.S. Agency for International Development (USAID). Development agencies have also
themselves promoted the creation of protected areas as part of regional development projects. For instance,
in 1983, USAID funded the establishment of Yanachaga-Chemillen National Park in Peru (Brandon, et al
1998).
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accepted conceptions of science. Very much as Lyotard engaged science, the critiques of
development that followed Ferguson’s analysis in the 1990s revealed how development
served to justify its own existence, purpose, and activities through the epistemological
production and reproduction of its object, an ‘underdeveloped world” (Esteva 1992;
Sachs 1992; Escobar 1995; Fagan 1999).

The purpose of this chapter is to call the accepted dominant conceptual framework of
conservation to a similar challenge, using similar methodology: discourse analysis. Much
like established anthropological critiques of development, this analysis is less concerned
with defining what conservation is, and more interested with revealing what it does: what
assumptions underlie the concept, how the concept interacts with institutional planning
and action, and what results from the exchange in communities.

Certainly, the idea of conservation has been critically engaged in the literature.
Critiques have taken up the concept’s historical roots in empirical, and later state,
expansion (Griffiths and Robin 1997; Spence 1999), its Westernized construction of
nature (Cronon 1996a; Whiston Sprin 1996), and its coupling of science and morality
(Hays 1969; Worster 1994). What is less clear is the mechanism by which conservation
discourse functions to justify and legitimate the international interventions of powerful
CNGOs. Areas in the developing world are increasingly the target of CNGOs” global
campaigns and, as Ferguson noted of development, conservation projects have worrisome

outcomes, particularly in relation to the status of local resource users within the

problematic.
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My analysis here considers the qualities of conservation discourse as an accepted
globalized conceptual framework with which local peoples, such as fishers in Placencia,
must deal when conservation measures, like MPAs, are introduced into their lives. The
question of how fishers receive and engage this framework when conservation initiatives

such as MPA zoning and use regulations are implemented is taken up in the next chapter.

The Power of Language: Intervention and the Process of Discursive Construction

Using discourse analysis to mount the challenge to conservation takes its inspiration
from two sources. Methodologically, this approach deploys Foucault’s (1971, 1973,
1979, 1991) systematic consideration of how language operates to assert power by acting
as the means to the construction and reconstruction of knowledge and social experience.
While rhetoric may obfuscate issues, as Foucault revealed, discourse has tangible effects
in reality, for it is a structured practice.

Secondly, the analysis emerged out of deconstructionist critiques of development that
pay homage to Foucault’s project in focusing on the central role language plays in
entrenching and perpetuating the hegemonic productions that emerge from the
epistemological constructions of bureaucrats, consultants, and other actors informing and
formulating development’s social interventions. Two seminal works directed this critical
lens at the constructions and outcomes of the idea and practice of development:
Ferguson’s The Anti-Politics Machine: ‘Development, " Depoliticization, and
Bureaucratic Power in Lesotho (1990), and Escobar’s Encountering Development: The
Making and Unmaking of the Third World (1995). Both works link discursive creations to

non-discursive effects, and in exposing the discourse-practice connection, they reveal the
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determinative linkage between institutions’ epistemological production and social
realities in communities.

Ferguson applies his deconstruction of development to an aid project in Lesotho. He
begins by suggesting that development acts as a dominant concept, a “central,
unquestioned value” that establishes an “interpretive grid” through which development
discourse is organized (1990:xiii). His aim is to understand and illustrate what
development does, in terms of the real social effects of the ideas generated by
development agencies and ‘experts’.

In doing so, Ferguson argues that development institutions such as the World Bank
and the Canadian International Development Agency generate discourse, and that this
discourse objectifies a ‘less developed other’ through building a particular structure of
knowledge around them, which then informs, organizes and justifies subsequent
interventions (reference!). In the case of Lesotho, discursively constructed as a Less
Developed Country with problems the transnational agencies were well equipped to
solve, the failure of the Thaba-Tseka Development Project to meet planned objectives did
not stop it from being renewed, nor did it mean the absence of achievement. Rather, the
project’s unintended consequences are of greatest interest: discourses informed the
project’s design; the project justified agency intervention; its failure meant there was still
a need for a revised project; and it simultaneously expanded and entrenched bureaucratic
state power while depoliticizing the economic, political, and social contexts within which
the complex causes of ‘underdevelopment’ are manifest. Development is reduced to

process that addresses a series of technical problems. As “the anti-politics machine”,
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development discourse denies the politics of intervention, of the state, and of poverty, as
well as the politics of bureaucratic expansion (ibid:254). Ultimately, Ferguson argues.
these “instrument effects” represent “a particular kind of exercise of power” by both
opening up areas to bureaucratic control and through the indirect discursive control of
defining the problem and its solution (ibid:274).

| Based on research in Columbia, Escobar’s critique of development in many ways
echoes Ferguson’s analysis. For Escobar, underdevelopment is a category created by
developers that informed the structuring of problems and identities for which
development is the solution, a solution that serves Western interests, facilitates the
exercise of power, and perpetuates Western domination. Development discourse, he
argues, has been “the central and most ubiquitous operator of the politics of
representation and identity in much of Asia, Africa, and Latin America” for over five
decades (1995:214). In controlling the definition of particular peoples’ problems to suit
and justify Western intervention, development discourse operates as politically informed
epistemological production that effectively creates and controls the people of a
constructed Third World. Escobar’s critical gaze is differently focused from Ferguson’s,
however. He speaks of the discursive construction of an entire geographic region and its
effects on both the practices of institutions and on the people who encounter them,
suggesting that institutions’ representations attempt to control peoples’ identities as well
as the material conditions in which they live. Escobar emphasizes the agency of
recipients who, rather than passively incorporating received constructions, actively resist

the dichotomization of their identity as “traditional” to the West’s “modern”, so that
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development is also a forum of “cultural contestation” (1995:15). Development,
therefore, is a cultural project as well as a political process.

These analyses proved critical to providing a more sophisticated perspective on
development processes and outcomes, moving beyond the issue of ideology and away
from denouncing the specific structures and failures of development projects. Indeed,
Ferguson explicitly resists labeling development as being either ‘trug’ or ‘false’ and, by
association then, ‘good’ or ‘bad’ (1990:xv).? Introducing an anthropological perspective
to discourse analysis revealed how development discourse is structured by particular
socio-cultural and institutional contexts. Both works shifted the anthropological critique
of development toward an uncovering and understanding of the issues of external control,
postcolonial imperialism, and unequal power relations that formed the basis of the
development encounter. By incorporating existing social theory into ethnographic
analysis of development contexts and connecting prevailing development discourse to
institutional practice, Ferguson and Escobar moved the debate concerning development
towards a consideration of the ways in which epistemological construction of the
Un(der)developed Other structures the social reality of these encounters.

Taken together, these arguments provide an intriguing perspective on the power of
discourse as manifest in the process of planned intervention. To summarize: The process
of discursive construction is an exercise in power on several levels. It is an interpretive

procedure that controls the identification and definition of first, the problem and second,

? Ideology had been the locus of much of the critique of development since the 1970s, and was particularly
favoured by Latin American dependency theorists (see Peet and Watts 1993; Gardner and Lewis 1996 for
discussions).
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its solution. It is powerful in that it controls the way a situation is understood; it is the
manufacture of an epistemological monopoly of a particular aspect of social reality. This
begets a specifically objectified target for intervention that justifies a specific type of
intervention that requires a specifically qualified intervener. In delivering the solution,
the effects of this conceptual production take shape in ways obscured by the framework
and unpredicted by some of its agents. The question of whether thesz outcomes are good
or bad is less relevant than whether they are useful or not. This depends on one’s position
in the process as either intervener, government, or recipient, as well as on both the stated
purpose of the project and the implicit objective of the intervention. The matter of
success is secondary to the continued attempt to assure the achievement of the objective,
which is discursively controlled by the interveners themselves. The image that emerges
is that of an efficient discursive feedback loop which assures the perpetual need for new
forms of intervention. In the following analysis of the discourse and practices of
transnational conservation interventions, I focus on applying Ferguson’s analysis in
which he highlights the connections between development’s discursive construction and

the design and implementation of institutional programs by development agencies.

Intervention at Work: The Conservation Industry

As is the case with development, conservation’s interventions are formulated and
forwarded by an institutional industry; thousands of small local, national, and regional
NGOs, several sizeable transnational NGOs, various bilateral and multilateral donors,
and myriad consultants, are all busily planning, funding, implementing, and evaluating

conservation efforts around the world (Princen and Finger 1994; Conca 1996; Wapner
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1996; Young 1997; Liftin 1998; Bryner 2004). A broad range of research illustrates how
NGOs, as members of a new global civil society, have come to wield a significant degree
of leverage as local, national, regional, and global level actors, and transnational CNGOs
are among the most influential (Falk 1995; Weiss and Gordenker 1996; Fisher 1997;
Meidinger 2000; Lipschutz and Fogel 2002; Hall and Biersteker 2002; Held and McGrew
2002; Chapin 2004). The expanding role of NGOs in general complements the growing
presence of CNGOs. The structures and operations of these increasingly ubiquitous “non-
governmental” bureaucracies and their capacity to influence power relations via
transnational intervention warrants close attention, much like that previously directed
toward bilateral and multilateral development agencies (Edwards 1996; Sogge 1996
Nyamugasira 1998; Wapner 1998; Biekart 1999; Steans 2002; Woods 2002).

Unlike the development industry, CNGOs are not beholden to the economic status of
a state in mobilizing their eco-interventions; they flourish in countries considered wealthy
as much as in ones that are seen as poor. In fact, CNGOs often designed their early
initiatives for implementation in countries in North America and Europe. Among the
most active global conservation institutions, World Wildlife Fund, Conservation
International, and The Nature Conservancy were all founded in industrialized states, and
are presently headquartered, managed, and largely dependent on financing mechanisms in

developed countries, from which they launch their respective interventions (Chapin

2004).°

*The “worldwide’ offices of The Nature Conservancy, Conservation International and World Wildlife Fund
U.S. are all located in the Washington, D.C. area. The headquarters for World Wildlife Fund International
is located in Gland, Switzerland.
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Claiming to be “the largest privately financed international conservation organization
in the world,” World Wildlife Fund (WWF) was founded in Switzerland in 1961, for the
purpose of coordinating the programs of the International Union for the Conservation of
Nature (www.worldwildlife.org/about/history.cfm). From a small organization, WWF
International grew to include a global network of regional offices in over one hundred
countries. The organization pioneered “the two most important financial mechanisms in
conservation today:” debt-for-nature swaps (1987 with Ecuador) and conservation trust
funds (1991 in Bhutan) (http://www.worldwild]ife.org/about/history.Cfm).4 According to
WWEF, these two financing strategies have netted more than USD $1 billion for
conservation globally, $200 million of which was leveraged by WWF itself. WWF also
raises funds through various “market transformation initiatives” that encourage industry
“to create market incentives for responsibly managed resources,” such as certification for
forest and marine products (www.worldwildlife.org/conservationfinance/).

The American branch is now operated independently from WWF International, and
itself funds and runs projects in dozens of countries around the world, partnering with

numerous governments in developing areas, as well as the World Bank, in its global

*Trusts are financial assets managed by an independent board of directors or trustees. By law., they are
restricted to use for a particular purpose, and must remain apart from other financial sources. They may
take a variety of institutional forms, such as non-profit corporations or private foundations, depending on
the legal system under which they are established
(www.worldwildlife.org/conservationfinance/trustfunds.cfm). Since WWF made its initial investment of
USD $1 million in 1991, the trust in Bhutan has grown to over $35 million. The fund is being used to “train
Bhutanese scientists and park guards, develop alternative livelihoods, and protect and replant forests™
(www.worldwildlife.org/about/history.cfm).
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operations. (http://www.worldwildlife.org/ about/history.cfm).” According to its 2004
Annual Report, WWF U.S. controlled USD $169 million in net assets, of which over
eighty per cent was spent on conservation programs (WWF 2004:37). The organization
boasts over one million members who provide a significant percentage of WWEF’s
funding, over half of the nearly $56 million contributed in 2004, which also included
sizable donations from foundations, and far less substantial contributions from
corporations (WWF 2004:37).° A Board of Directors is responsible for WWF’s policies
and programs and provides advice to staff on both policy and operational issues. The
Board includes a range of members from scholars, lawyers and activists to executives of
several private corporations, who are elected for three-year terms. Directors are meant to
reflect “a broad range of scientific and other expertise” and have “a strong and
demonstrated commitment of nature conservation,” in addition to observing and annually
signing WWF's conflict of interest policy (www.worldwildlife.org/about/boardlist.cfm).

Conservation International (CI) was established in 1987 when, due to internal
conflict, most of the staff of TNC’s international program left to form their own
organization. In 1989, a group of WWF staff joined the organization, which then quickly
grew as the result of a well-developed fundraising approach (Chapin 2004:18). CI

operates primarily in developing areas, running projects in forty-four countries in Asia,

5 Because WWE U.S. is more actively engaged in marine conservation in Belize, it is the subject of this
chapter’s analysis. WWF is used here (0 refer to the U.S. branch of the organization unless otherwise
stipulated.

¢ Member donations totaled USD $29 million in 2004. Other contributions included $15.2 million from
“major donors”, $9 million from foundations, and 2.7 million from corporations, including 326 companics
that matched the contributions of WWF members and other donors (WWF 2004:37, 65). The organization
also received income from other sources, including $8.7 million from WWEF Network organizations, $27
million from government grants and contracts (WWEF 2004:37).
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Africa, Latin America and the Pacific (http:/www. conservation.org/xp/CIWEB/regions).
In 2004, CI's operating revenue totaled USD $92.2 million, fifty-one per cent of which
came from foundations, with twenty-four percent coming from governments, NGOs and
multilateral donors, and sixteen per cent from individuals (Conservation International
2004:23).” The organization spent eighty-five per cent of its revenue on global
conservation projects, almost one quarter through its Conservation Funding Division,
which finances conservation initiatives by NGOs, communities, and the private sector
(Conservation International 2004:22). The Division includes three mechanism for
financing projects: the Critical Ecosystem Partnership Fund; the Global Conservation
Fund: and Verde Ventures.® All are underwritten by CI, which controls over $194 million
in net assets, and are supported by a spectrum of partners including the World Bank, the
Global Environment Facility, government-sponsored development agencies in
industrialized states, private foundations, and several international finance corporations
(Conservation International 2004:19, 22).”

Much like WWF, CI is managed by a Board of Directors, which includes private

individuals, academics, and corporate executives, but the majority of CI's Board is

7 The rest of its revenue came from corporations (eight percent), and investments (one per cent)
(Conservation International 2004:23). In neither its annual report nor on its website does CI provide
information on the number of members supporting the organization.

The Critical Ecosystem Partnership Fund provides funding and technical assistance to civil society groups
such as NGOs and community groups that are working “to help safeguard Earth’s biodiversity hotspots”™
(http://www.cepf.net/xp/cepf/about_cepf/index.xml). The Global Conservation fund finances “the creation,
expansion and long-term management of protected areas in the world's biodiversity hotspots™ (http://www.
conservation.org/xp/gef/about/). Verde Ventures provides financial support to conservation-oriented small
businesses in ‘priority areas’ in which CI works (http:/www.conservation. org/xp/verdeventures/).

Y Established in 1991, the Global Environment Facility (GEF) is an independent financial organization that
provides grants to developing countries for projects that benefit the global environment and promote
sustainable livelihoods in local communities. Over thirty countries fund the Facility, whose projects are
implemented by three agencies: the UN Environment Programme, the UN Development programme and
the World Bank (http://www.gcfwch.org/Whal_is_lhe;(}El*'/\vhat_is_lhe_gef. html).
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composed of the latter. This is suggestive of CI's approach to pursuing its global
conservation initiatives through “strategic partnerships”: “forging partnerships with
leaders in government, business and communities is essential to accomplishing our goals,
and we continue to mobilize key partners to pursue our conservation objectives”
(http://www. conservation.org/xp/CIWEB/strategies/partnerships/).

One of the key ways CI pursues these partnerships is through The Center for
Environmental Leadership in Business. CI and the Ford Motor Company established the
Centre to engage the international private sector in designing solutions to critical global
environmental problems to which industry contributes. The Centre works globally and
locally with thirty-four corporate partners, including McDonald’s, Shell, Weyerhauser,
and BP, to mitigate industries’ “ecological footprints”, formulate corporate conservation
policies, and invest in conservation programs (http://www.celb.org/xp/CELB/
strategies/)."” According to the Centre’s website, such partnerships are “essential to
ensure that conservation solutions are viable and replicable and have buy-in at both
business unit and corporate levels” (http://www.celb.org/xp/CELB/about/).

The Nature Conservancy (TNC) began in the U.S. as the Ecologists Union, a small
group of scientists advocating for the preservation of natural areas in 1946. Changing its
name to The Nature Conservancy in 1950, the organization focused on acquiring
conservation easements, by which lands remain privately owned but are managed by

TNC. The Conservancy soon grew to include offices across the U.S. and launched its

' For example, CI launched a turtle conservation project in Cambodia funded by the BP Conservation
Programme (BPCP), a partnership of CI, Fauna and Flora International, BirdLife International, the Wildlife
Conservation Society and BP, a British petroleum company (http://www.consery ation.org/xp/CIWEB/
partners/).
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international program in Latin America in 1980. In the 1990s, the organization expanded
significantly, taking its activities beyond the Western hemisphere and into South America
(http://www .nature.org/aboutus/history). A twenty-one member Board of Directors
governs TNC, nearly half of which are scholars and “conservationists™ with the rest being
corporate executives, and all board members are limited to nine-year terms
(http://nature.org/ aboutus/leadership/). The Board “holds ultimate legal and fiduciary
responsibility for Conservancy operations,” and makes final decisions concerning both
conservation and strategic matters, including policy, marketing, conservation practices,
and fundraising (ibid), though many daily management responsibilities are delegated to
its fifty chapter boards across the U.S., comprised of over 1500 trustees
(http://nature.org/aboutus/ leadership/art15473.html)."

Currently, TNC operates in twenty-eight countries, has close to one million members,
and controls assets in excess of three billion U.S. dollars (TNC 2004:2,16). In 2004, TNC
received USD $ 356 million in contributions from various donors, sixty-four per cent of
which came from individual members, while another twenty-two per cent was received
from private foundations, and corporations’ donations amounted to six per cent (TNC

2004:16)."” In addition to philanthropic support, TNC’s corporate ‘partners’ also provide

' Since 2003, TNC has been restructuring its governance mechanisms and policies in order to strengthen
its organizational oversight. On the recommendation of an independent advisory panel, The Conservancy
developed “a new management and Board structure that enhances the Board’s ability to carefully and
thoroughly assess and manage organizational and reputational risks” (http://nature.org/aboutus/leadership/
art15473.html). Some of the changes included reducing the number of Board members by half (from forty
one to twenty-one), holding Board meeting four instead of three times per year, and creating a new trustee
council to “bridge the span between central and local operations with new written standards and
comprehensive operating principles™ (ibid).

> The remaining eight per cent was generated by other sources of income, such as investments (INC
2004:16).
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cause-related marketing (Nature Valley, Bank of America), take conservation action to
mitigate their impact on the environment (The Home Depot, Cinergy), sponsor events
(Merrill Lynch, Georgia-Pacific), and donate lands (3M, BP) (http://nature.org/
joinanddonate/corporatepartnerships/about/). The Conservancy actively pursues debt-for-
nature swaps and conservation trust funds to finance their global conservation efforts. It
has also launched programs that extract payment for the use of ecosystems services, such
as watersheds, and charge fees for resource extraction."” Finally, TNC pursues aggressive
public finance campaigns, which have generated more than USD $24 billion for the
organization since 1995 (http://nature.org/aboutus/howwework/conservationmethods/
conservationfunding/).

TNC divides its approach to conservation according to whether lands are privately or
publicly held. Private lands conservation is “an innovative tactic that leverages the
increasing interest of the private sector to take part in conservation” by which TNC
“works with landowners, communities, cooperatives and businesses to establish local
groups that can protect land” (http://nature.org/aboutus/howwework/conservation
methods/privatelands/). In fact, The Conservancy pursues land acquisition as the
principal strategy for its conservation efforts in the U.S." Conservation easements, by
which legal restrictions are placed on the use of resources on private lands, are either

donated or sold to TNC and serve to limit or prevent development in these areas. The

“ In Ecuador, fees from resource extraction have contributed to a USD $16 million trust fund to support
conservation efforts in the country (http://nature.org/aboutus/howwework/conservationmethods/
conservationfunding/).

“TNC has assisted in the acquisition of approximately fifteen million acres of lard as a part of its private
lands conservation program in the U.S. (http://nature.org/aboutus/howwework/conservationmethods/

privatelands/).
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Conservancy also pursues “conservation buyers projects”, where it first “identifies and
purchases target properties within priority conservation areas” and then “widely and
publicly markets the property, seeking a buyer committed to protecting the property's
important natural values and willing to ensure the land's long-term conservation by
placing a conservation easement on the land™ (ibid).

In its international work, TNC tends to forgo acquiring land itself, and instead “works
with local communities and national governments to encourage the protection of
ecologically-sensitive land.” (ibid). The Private Lands Program seeks to develop private
lands conservation tools such as easements, private reserves, and land trusts in countries
overseas.

For public lands in the U.S., The Conservancy focuses on advocating “conservation-
friendly public policies”, working with public land management agencies on conservation
planning and the development of threat abatement programs, and assisting these agencies
by purchasing or exchanging “key properties” through its land acquisition programs
(http://nature.org/aboutus/howwework/conservationmethods/ publicpolicies/). With
funding from the U.S. Agency for International Development, the Parks in Peril program
is designed “to support local groups and government agencies” conserve publicly held
lands outside the United States (ibid).

As Ferguson observed of development, so too, does the conservation ‘industry’
include an “identical [set of] institutions and... a common pool of ‘experts™ (1990:8).
which function in a similar manner in pursuing the ‘business’ of conservation. The rest of

the chapter undertakes an analysis of how the institutions of the conservation industry
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share “a common discourse and the same way of defining ‘problems’, and a common

stock of expertise” (ibid).

Expert Definitions: The Construction of Conservation Discourse

Ferguson and Escobar both pointed to particular processes that necessarily take place
as part of planned social interventions that “attempt to engineer an economic
transformation” (Ferguson 1990:20-21). The practice of discursive construction they
describe and the effects this has in the execution of projects on the ground is not unique
to development work. It is evident, too, in the design and implementation of conservation
initiatives that pursue a course of engineering socio-ecological reform.

As with development-oriented interventions, the conservation industry’s ecologically-
oriented interventions produce and deploy a powerful discursive lens resulting in
worrisome outcomes often unforeseen by the intervening agencies’ planners and
unacknowledged by governments. Like development, the concept of conservation
“presupposes a central, unquestioned value with respect to which the different legitimate
positions may be arrayed, and in terms of which different world views can be articulated”
(ibid:xiii). Conservation too may be considered “a dominant problematic or interpretive
grid” through which we view and understand the world. In the development problematic,
“it appears self-evident that debtor Third World nation-states and starving peasants share
a common ‘problem’, that both lack a single ‘thing’: ‘development™ (ibid:xiv). In the
conservation problematic, it appears self-evident that everyone shares the same problem

of endangered species, declining resources, and “disappearing’ ecosystems and that the
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solution for everyone is conservation. The discourse defines problems in a particular way
so that they can be solved by a particular form of conservation.

Conservation, as development before it, has become an unquestionable global
need, subject to many variable and contested visions, some of which challenge where and
how much conservation is required; but the central concept, the value and idea of
conservation, though challenged, through repeatedly redefined, has remained dominant.

Though both development and conservation have produced prolific industries, the
purpose of aid differs. In large part, the conservation industry directs its economic and
technical benevolence towards ‘nature’ first, and to the people who interact with it
secondarily. Nature and people are separated, an ontological paradox for many people
living in areas targeted for conservation intervention. While development efforts aim first
to improve peoples’ lives, the first objective of conservation is to protect wildlife and
ecosystems, largely from human ‘abuses’. And therein lies the crux of the problem, as
defined in conservation discourse.

The primacy of the needs of nature and its causal relationship to human behaviour,
the problem for which conservation is the solution is clearly evident in the narratives
presented on the websites of what are commonly referred to as The Big Three CNGOs.
While it may be argued that websites are generated primarily for the purpose of public
consumption, and the discourse found on therh functions as an exercise in public relations
aimed at enhancing public support and donations, the reality may be more complex. The
statements made on CNGO websites, though they are not documents produced for

internal use in these institutions, are produced by these institutions, and I found that they
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were related to both the frameworks used and programs implemented in communities
such as Placencia. The websites themselves made explicit connections between the
organizational goals, values, and priorities and the specific programs they initiated,
including those at local sites like Placencia (see examples in the remainder of this chapter
the beginning of the next chapter). I also found, as the following chapters of this thesis
show, that the conservation discourse I identify from web texts does coincide with
CNGOs’ practice as they formulate policies, design projects and execute them in
Placencia, the MPAs, and other villages nearby. Thus, in this instance the analyses of
these web-based discourse was very productive.

The mission statements posted on each of these CNGOs’ sites are ideally suited for
use as a discursive point of departure, as they are typically composed by senior
management and are central in defining an organization’s orientation, forwarding the
purpose, values, and objectives upon which it frames its actions (O’Hallaron and
O’Hallaron 2000):

The mission of The Nature Conservancy is to preserve the plants, animals and

natural communities that represent the diversity of life on Earth by protecting the

lands and waters they need to survive (http://www.nature.org).

World Wildlife Fund's mission is the conservation of nature. Using the best

available scientific knowledge and advancing that knowledge where we can, we

work to preserve the diversity and abundance of life on Earth and the health of
ecological systems (http://www.worldwildlife.org/about/index.cfm).

Conservation International’s mission is to conserve the Earth’s living natural

heritage, our global biodiversity, and to demonstrate that human societies are able
to live harmoniously with nature (http://www.conservation.org/xp/CIWEB/about).
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What is immediately obvious from these statements is the implication that humans are
not currently living in ‘harmony’ with nature. That quality of human interaction with the
natural environment is clearly problematic is further reinforced in CNGO descriptions of
the state of the natural world. The World Wildlife Fund’s (WWF) Living Planet Report
2004 documents how “humanity’s Ecological Footprint [has grown] to exceed the earth’s
biological carrying capacity by twenty per cent... we no longer live within the
sustainable limits of the planet” (Loh and Wackernagle 2004:1). The Conservation
International (CI) website speaks of areas that are under pressure from “encroaching
human populations™ (http://www.conservation.Org/xp/ClWEB/strategies/), while The
Nature Conservancy’s (TNC) site notes how “human activity has changed the diversity of
life on Earth... These changes include biodiversity loss that harms the natural systems,
known as ecosystems, which sustain all life on the planet” (http://nature.org/pressroom/
press/press1933.html).

A key element in justifying the non-negotiable need for conservation intervention is
the discursive construction of nature as humanity’s victim. CNGOs’ websites present not
only the organization’s mission statement as noted above, but each site is also populated
throughout by various narratives that point out the ways in which nature is being
threatened by human activities; animals, oceans, and forests are commonly described as
being “endangered”, in “peril”, and in “crisis”."> There are, however, still parts of nature

that have “escaped” the ravages of humanity, described as the “last remaining” and

5 In some sections of this chapter, text in quotes appears that is not followed by references. In these cases,
double quotation marks are used to refer to terms used commonly on multiple pages throughout each of the
CNGOs’ websites (http://www.worldwildlife.org/; http://www.conservation.org/xp/CIWEB: http:/www.

nature.org).
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“untouched” species and ecosystems that are “rare” for their being “intact” or “pristine”.
They are held as being valuable in part because of their “beauty” and “majestic” qualities,
but more so for the “richness” of the biodiversity that they “harbour”. For these reasons,
“protection” is not only imperative, but also carries an element of urgency: oceans and
reefs must be “rescued” and the “last wild places™ need to be “saved”.

Such claims to urgency are justified and rendered undeniable in two ways. First, the
assertions are based on “sound science”, which forms the basis of all conservation work.
The texts on the sites are consistent in describing how through “careful analysis™ using
the “most up-to-date” scientific “technology” and “expertise”, the effects of peoples’
interactions with nature are quantified and evaluated. Referencing and integrating the
epistemological power of scientific discourse (Foucault 1971, 1973) to the definition of
the problem is the dominant source of legitimacy for conservation’s global rescue
mission. It also suggests that there is a ‘proper’ way 1o understand nature, reflecting the
dominant Western modernist paradigm in which generating ‘accurate’ knowledge
concerning the world is posited as the sole domain of scientists (see Fischer 2000).
Fishers and hunters may have some useful information, lay knowledge that is
complementary to scientific investigations, but only scientists have the expertise required
to diagnose and define the problem and, as is described below, the solution.

Secondly, the web texts make a connection between the scientifically proven
phenomenon of natural degradation and human survival. According to the scientific
“experts”, if the “pattern of destruction” is not halted and reversed. our very survival is at

stake. In these narratives, conservation is an exclusive empirically-supported mission
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informed by a moral imperative: the need to “save” the earth and its resources not only
for themselves but for ourselves, and from ourselves, for the sake of “future generations™.
These particular discourses of science and survival are mutually reinforcing referents for
the legitimacy of conservation’s project.

Within the conservation problematic, the problem is nature’s need of salvation from
the irrational behaviour of humanity. The systematically designed intervention of CNGOs
is the solution. More to the point, conservation science as mobilized by CNGOs is the
means by which global biodiversity will be protected from the pattern of human
destruction. Once identified as the ‘enemy’ to the natural world that is posited as its
victim, humanity’s entitlement to interact with nature comes into question, and it
becomes the task of conservation’s experts, scientists, to define the acceptable parameters
of the human relationship with the natural world."

This is not to suggest that human need does not factor into conservation agendas.
For instance, WWF and CI draw a connection between poverty and biodiversity
degradation, noting their concern for “poverty alleviation” as an important component of
successful conservation in the world’s ecological “hotspots” (http://www.conservation.
01'g/xp/CABS/research/human_dimensions/welfare_poverty.xml; http://worldwildlife.
org/cci/ agriculture.cfm). The protection of biodiversity is, therefore, also imagined as a

means to reduce poverty, for only through conserving resources through their sustainable

10 See. for instance, the on-going debates regarding what kind of use of ecological resources is acceptable,
over whether people should be allowed to access and use resources, even sustainably, in areas which are
considered either in crisis or exceptionally valuable to global survival, most of which hold the status of
protected areas or parks (Dasmann 1991: Stevens 1997b; Brandon et al 1998; Redford and Sandeérson 2000
Terborgh 2000; Schwartzmann, et al 2000: Adams 2004; Chapin 2004; Forsyth 2004; Igoe 2004).
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use can they be available for the use of future generations. Again, however, conservation
is positioned as the solution to the problem of human poverty, which not only endangers
humans. but nature itself. This all makes good sense, and conceptually is not necessarily
itself problematic; there are enough examples of species loss to reinforce the need for
moderate human use of natural resources.

What is striking is the process by which CNGOs are controlling the process of
defining the solution to the problem of poverty as being biodiversity conservation, as
once economic development was its solution, and still continues to be, though now under
the guise of ‘sustainable development’. In the rise of sustainable development, the
conservation of ecosystems has become embedded as a necessary component of poverty
alleviation. Some CNGOs, such as WWF International, have fully embraced this
amalgamation, launching programs specifically designed to alleviate poverty and
promote sustainable development (http://www.panda.org/about_wwf/what_we_do
/policy/macro_economics). For neither development nor conservation, however, is the
solution to poverty related to a need for some countries to consume much less of the
earth’s limited ecological resources. It is rarely linked to the culture of consumption and
material acquisition that fuels the unequal distribution of global resources. More to the
point, suggestions that citizens of wealthy countries ought to consume less as a means to
relieving pressure on resources are not likely to inspire donations, placate corporate
partners, or increase membership among the general public in developed areas.

Imagined as in localized struggles with humanity, nature is thus discursively re-

configured into “ecoregions”, identified as critical areas for conservation due to their
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remaining ecological integrity, measured by the richness of their biodiversity. In turn,
these ecoregions become the “targets” of CNGOs’ efforts. Taken together, these provide
the “roadmap’ that guide the process of “saving the earth”.

In formulating these solutions, scientific methods have been integrated into a
systematic framework, lending further legitimacy to the claims that the actions identified
are the correct ones for addressing global ecological issues. WWF developed the
Conservation Science Program (CSP) in 1990 to “provid|e] scientific expertise to WWF
field programs in the design and implementation of conservation projects”
(http://worldwildlife.org/science). Indeed, CSP forms the basis for WWF’s approach to
doing its conservation ‘work’: “CSP has been central in developing many of the core
components of WWF's conservation approach, including the Global 200 and Ecoregion
Conservation. And CSP is actively pursuing the next generation of innovations designed
to keep WWF in the forefront of science-based conservation” (ibid.). Since 1996, TNC
has used “a systematic, science-based approach to identifying sites for protection called
Conservation by Design, our framework for achieving mission success™
(http://nature.org/tncscience). Using “ecoregional assessments”, Conservation by Design
provides a “well-tested, science-based process for developing and evaluating the
effectiveness of conservation strategies that achieve tangible results™
(http://nature.org/aboutus/howwework/cbd/science/html). As a result, “decisions at the
Conservancy are based on rigorous conservation science, the product of a highly
respected scientific staff consisting of experts in their respective fields” (ibid). Reflecting

the fact that “the fundamental building block of CI's conservation efforts is science™, in
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1998, CI launched its Center for Applied Biodiversity Science (CABS) “to strengthen
ClI's research capabilities in order to accurately identify and quickly respond to emerging
biological diversity threats” (http://www.conservation.org/xp/CIWEB/programs/CABS/
research_science.xml). As the “center of scientific and technical resources within CI,”
CABS informs conservation program development by “drawing on a diverse array of in-
house and outside experts” (ibid). The need for legitimacy is linked to CNGOs’ desire to
demonstrate that the changes that their ‘missions’ advocate are necessary, useful, and
Justified.

The dominance of science as an integral component of conservation discourse not
only lends the culturally-embedded legitimacy attached to science in Western societies to
the definition of ecological problems and solutions; it also controls the definition of who
has the authority to participate in the interpretive process and how. While CNGO
scientists may use the knowledge of indigenous and non-indigenous fishers, hunters, and
farmers, it is in a manner complementary to scientific knowledge. Traditional ecological
knowledge (TEK) tells scientists where and when to conduct their investigations, even
providing information previously unknown to them. It is then proven valuable in being
validated by further scientific research that demonstrates its accuracy and veracity. For
the purposes of conservation design, TEK does not bear sufficient validity.

The conservation ‘apparatus’, to borrow a Foucauldian phrase, operates thus: the
problem of the human (aggressor) / nature (victim) relationship is scientifically defined,
and is institutionally translated into critical global conservation issues and priorities

(biodiversity loss, global warming). Scientific expertise and methods are secondarily
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applied in defining the solution, the means to saving nature through intervention is
formulated into topical conservation programs (marine, forests, wildlife, climate change).
Conservation projects use sound science to design ‘actions’ that aim to mitigate and
control the problematic human-nature relationship. Within programmatic areas,
generalized entities like ecoregions are designated based on their biodiversity
characteristics, and in these areas specific targets are identified. These target areas receive
the protection that programs are designed to deliver through various intervention
mechanisms that, among other techniques, aim to: restrict access (protected areas
designation and management); redirect use (alternative income-generating activities); and
re-orient governance (policy-oriented advocacy, co-management partnerships with
governments and/or local stakeholders). Our global “human’ problem thus becomes the
particular problem of anonymous and remote ‘others’.

The unspoken consequence is to legitimate and enhance the intervention of CNGOs
to initiate, manage, and benefit from the process. It also focuses greater attention on
isolated areas not currently used by industrial resource users rather than on reducing their
current destructive practices and modifying consumers’ demands for their end products.
Furthermore, it may develop the knowledge base and infrastructure necessary to make
those areas more easily utilizable in the future by ‘non-consumptive’ users from
industrialized states, such as transnational ecotourism operators, while enhancing the

capacity of the state to govern via the new infrastructures, or by developing its use of

natural resources.
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It is within this discursive context, which epistemologically produces nature as both
separate from and threatened by people, that CNGOs formulate and outline their global

conservation priorities, and subsequently plan eco-social interventions.

The Ocean’s End: The Production of the Global Marine Crisis

Like other countries with significant coastal areas within their borders, Belize has
attracted the attention of the several transnational CNGOs, whose global marine
programs identify marine ecosystems as among the most threatened, yet most
biologically significant areas in the world. In particular, coral reefs and the species they
support are commonly identified as being “at risk”, and have been designated as “critical”
targets for conservation interventions as part of CNGO marine conservation programs. As
the second largest barrier reef in the world, the extensive Meso-American Reef (MAR)
has become an increasingly popular area of focus for conservation interventions in the
past decade. Since Belize’s territorial waters encapsulate the vast majority of the MAR,
the number of conservation initiatives that aim to protect the country’s marine resources
has steadily increased as CNGO concern for reef habitat has escalated in the past decade.

WWEF and TNC have taken a particularly active interest in protecting Belize’s marine
environment, launching interventions that focus primarily on establishing MPAs and
promoting sustainable economic activities. For this reason, it is their respective
descriptions of the context for such interventions in Belize that are featured below. It

should be noted, though, that these two examples are closely related to the discursive

constructions of other CNGOs operating interventions elsewhere.
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On the WWF website under the category “Wild Places”, the heading, “Global
Challenges” and the subheading, “Ocean Rescue” one finds the following assessment:

Life on Earth depends on healthy oceans - from coral reef communities teeming
with life to mangrove swamps that provide a home for thousands of species. Our
planet's oceans are in trouble and the plant and animal life they sustain are being
threatened.

WWEF calls its marine initiative Ocean Rescue. As the global leader in
safeguarding these marine ecosystems, WWF aims to achieve a bold goal in the
next 10 years: the creation of stable marine networks that encompass 100 marine
protected areas worldwide. At the same time, we will continue our landmark
efforts to end destructive fishing practices, stop illegal trade in marine wildlife,
and reduce pollution on land and sea. WWF's marine conservation experts work
in more than 40 countries, conducting research, initiating dialogue with decision-
makers and fishing industry leaders, and advocating solutions -- all in an effort to
champion the conservation of the marine environment and fishing communities
around the world.

In order to achieve conservation results, WWF employs innovative strategies, like
using market incentives to promote responsible fishing, and works with
governments and other conservation partners to advance policies that will sustain
the vital and diverse wildlife and habitats that constitute the ocean's web of life.
WWEF is crafting solutions for fishermen, coastal communities and the tourism
industry that make economic sense while saving vulnerable species and their
habitats.

Saving a living planet demands that we accept the real peril facing our oceans and
act accordingly to reverse their decline and return them to good health. The Ocean
Rescue team, with your help, can guarantee a more secure future for our world's
oceans, their inhabitants and the people who depend on them
(http://www.worldwildlife.org/oceans).

On the TNC website, the “Global Marine Initiative” page first makes the reader aware of

the value of oceans before listing the threats that endanger them, and the action that TNC

is taking to ameliorate the situation:
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The Role of Oceans: The Earth's oceans are home to the bulk of the planet’s
biodiversity. The wealth of life underwater is evident in the fact that there can be
as many varieties of fish in two acres of coral reef in Southeast Asia as there are
species of birds in all of North America.

The marine environment’s benefits to society greatly exceed their direct uses. In
addition to providing the fish and seafood that millions of people depend on for
food, they are the source of antiviral medicines like those derived from marine
sponges, and products used to fight cancer or in bone grafts. Mangroves shield
coastlines from storms; seagrass beds filter pollutants from water and protect
against erosion and flooding; reefs and kelp forests act as natural breakwaters for
coastlines; and all three serve as nurseries for fish and shellfish.

Our Threatened Oceans: Demand for basics such as housing, food and income is
damaging ecosystems and depleting marine resources. Around the world,
unsustainable fishing practices, including the poisoning and dynamiting of coral
reefs, trolling sensitive areas, and the loss of critical nursery areas are
exacerbating the problem. The overharvest and loss of critical populations such as
oysters in the Chesapeake Bay not only cause direct losses to fishermen, but may
prevent remaining populations from delivering key ecological functions like
filtering water, causing further degradation of the entire system.

Equally damaging are the effects of pollution resulting from land-based activities
such as dredging, paving, mineral extraction, deforestation and unsustainable
agriculture. The Gulf of Mexico's "dead zone" is the result of excess fertilizers
applied to farm fields in the Midwest. These pollutants flow through the
Mississippi watershed and dump into the Gulf, setting off algal blooms which
deplete oxygen levels, killing fish, shrimp, crabs and other sea life.

On a global scale, the wide-reaching impact of climate change is also taking a toll
on the oceans. Coral reefs have already experienced the devastating effects of
warmer water, which causes corals to bleach and can eventually kill them.
Forecasts of more frequent warming events and a burgeoning coastal population
that depends on coral resources bring urgency to the issue of protecting these
fragile habitats and the broader marine environment.

Although once considered a limitless and inexhaustible resource, the oceans of the
world are increasingly in jeopardy. The cycle of influence between land and sea is
delicate, and human activities are taking a heavy toll on the health of all ocean
systems, from marshes and mangroves to reefs and the deepest reaches.

The Nature Conservancy's Global Marine Initiative develops innovative
strategies in an effort to protect the rich array of plant and animal life and
safeguard the tremendous benefits the oceans provide. This global initiative
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complements the over one hundred marine projects that the Conservancy has at
sites around the world (http://nature.org/initiatives/marine).

Each organization then goes on to describe how this problematic state of the world’s
oceans is affecting coral reefs and, among others, cites the Meso-American Reef as an
area of particular concern. On the right of WWF’s “Ocean Rescue” page, one sees that

among the “Related Wild Places” is the “Mesoamerican Reef”. Navigating to this page
leads one to this description:

The largest coral reef system in the Atlantic and the second largest coral reef in
the world, the Mesoamerican reef system extends nearly 700 miles from the
northern tip of the Yucatan peninsula to the Bay Islands off the coast of
Honduras. This jewel of the Caribbean is unique in the Western Hemisphere not
only for its size, but also because of its array of reef types, luxuriance of corals,
and nearly pristine condition. It hosts more than 65 species of stony coral and
more than 500 species of fish, including the mammoth whale shark, the largest
fish in the world. Compared with many other parts of the Caribbean, this
ecoregion is in fairly good condition.

The Mesoamerican Reef (MAR) is part of a larger interconnected system of
currents and habitats that stretch throughout the Caribbean basin and beyond. The
reef system is one of the region's greatest natural assets. Its massive structure
provides an important defense against storms and coastal erosion, while the living
reef and associated ecosystems support recreation and commercial fishing.

But the region is under constant danger from unsustainable fishing practices,
global warming and pollution, which is why WWF has placed such a high priority
on protecting all the Mesoamerican Reef has to offer. For the past two decades,
World Wildlife Fund has been on the ground and in the waters of the

Mesoamerican Reef ecoregion to ensure this Caribbean treasure is preserved for
future generations (http://www.worldwildlife.org/wildplaces/mr/index.cfm).

To learn more about the activities WWF is pursuing in protecting such a valuable natural
asset. the “Featured Projects” tells how WWF is working with governments in Belize.
Guatemala, and Honduras “to establish marine reserves and wildlife refuges, protect coral

reefs. educate the public, and train communities and scientists how to better manage
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protected areas and preserve coral reef systems” (http://www.worldwildlife.org/
wildplaces/mr/projects.cfm). Similar descriptors are featured on the TNC’s Meso-
American Reef page:

The Meso-American reef stretches over 400-miles from north to south and
contains some of the most extensive and well-developed coral formations in the
world, supporting an amazing diversity of marine life. More than 500 species of
fish have been recorded along the reef, many of which support the livelihoods of
small-scale commercial fishermen residing along the coast.

Despite the well-recognized value of coral reefs, they are facing unprecedented
levels of destruction from a range of activities including habitat destruction, water
quality degradation, overfishing, temperature-related coral bleaching and
associated diseases, possibly linked to climate change. Experts predict that by the
year 2050, 70% of reefs will be lost from the world forever — coastal communities
that depend on these reefs and associated habitats for their livelihood will be

particularly hard hit (http://www.nature.org/wherewework/centralamerica/
belize/work/art8602.html).

One of the four strategies TNC employs in their Global Marine Initiative is
“Transforming Coral Reef Conservation”, which is a “worldwide program to transform
the way marine protected areas (MPAs) are established, designed, managed and financed
for the benefit of coral reefs, and for the people who depend upon them” (http://nature.
org/initiatives/marine/strategies/art12286.html). The Meso-American Reef is one of three
sites at which TNC is implementing this program by “identifying what it takes to make
reefs resilient in the face of growing local and global stresses” (ibid). The Meso-
American Reef Project page describes what “Conservation Action” is being made in the
area:

The Nature Conservancy and its partners have identified the MAR as a high

priority for establishing a regional network of mutually replenishing marine

protected areas (MPAs). Resilient networks such as this one form the centerpiece
of the global Transforming Coral Reef Conservation (TCRC) program.
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The Nature Conservancy will work closely with a wide range of local, national,
and regional partners to carry out a comprehensive set of activities to establish a
resilient MPA network in the MAR. Key actions include: developing a marine
ecoregional plan; identifying spawning aggregation sites and areas resistant to
coral bleaching; preparing initial management plans at strategic sites such as the
Gladden Spit and Port Honduras; developing and implementing programs to build
awareness and financial support; helping create a monitoring program that
provides feedback for adaptive management of the network; building capacity
within local partner organizations and facilitating exchanges between and among

MPA networks...

... The MAR project provides an excellent early opportunity to apply the concepts
of bleaching resistance, protection of spawning aggregations, connectivity, and
sustainability to a large-scale, multinational network of MPAs. Working with
partners in these protected areas will guide implementation of future resilient
MPA networks around the world by facilitating the exchange of information and
building capacity (http://nature.org/initiatives/marine/work/mar.html).

Thus, environmental problems are constructed first globally, then locally, following a

general conceptual hierarchy of issues, strategies, actions and results. Global ecological
problems are translated into solutions via strategic conservation actions in local settings
around the world. The process of problem identification, solution design and action

implementation begins anew for each location, but it is expected to it a pre-existing

framework. Indeed, it must make such a fit, for it is a product of that framework. It is

against this discursive production of the need to save ocean ecosystems, in which coral
reefs and MAR in particular are under threat, that Belize is constructed in terms of its

ecological value in relation to these imperatives.

Getting Local: Constructing Conservation ‘Targets’ in Belize
Following this, and referencing these global requirements for marine conservation

measures to be deployed, TNC and WWF then identified a series of localized
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conservation “targets” in Belize that respond to specific ecological problems.
Referencing the strategic framework previously developed within the organization for
promoting global salvation, interventions are planned and implemented as solutions in
various local contexts in Belize identified as particularly critical to the global
conservation mission. These actions aim to achieve demonstrable/quantifiable

“conservation results”.

Under “Conservation Results” featured on WWF’s page dedicated to describing the

wonders of and threats to the global marine environment, we learn how “WWF Helps

Belize Protect Marine Habitats™:

As a result of hard work and lobbying efforts by a WWEF coalition that includes
seven local and international NGOs, eleven new Marine Protected Areas (MPAS)
were established in November 2002, promising to protect critical habitat and
restore depleted wildlife populations. Although each of the sites is only about 2
square miles in size, their ecological importance in maintaining healthy fisheries
greatly increases their conservation benefit. These MPAs will help protect
spawning aggregations, and many other species of grouper, snapper and other reef
fish. This comes less than 15 years after WWF Central America worked with
Belize to create its first marine reserve...

__ WWEF is active in important, behind the scenes activities as well, raising public
awareness and convincing fishermen and policy makers that creating no-take
zones provide greater benefits than the lost fishing income -- resulting in wider
acceptance for the concept and larger no-take zones within marine protected
areas. Additionally, in Belize WWF teaches biologists coral reef identification
and monitoring methods in order to provide them the training and experience
required to safeguard coral reefs.

To strengthen community-based management, WWF supports other
environmental organizations--such as Friends of Nature in Belize--and organizes
community exchange programs where participants learn about park management
and fisheries regulations, and how to develop tourism regulations for whale shark
protection. (http://www.worldwildlife.org/wildplaces/mr/results/habitats‘cfm)
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The central proponent of the creation of these new MPAs, designed to protect
spawning aggregations (SPAGs) along the barrier reef in Belize, was TNC. On their
website (http://nature.org/magazine/spring2()03/features/#), TNC has identified the
“urgent need to save” the world’s SPAGs, described as “one of the secrets of the
sea— the mysterious places where teeming masses of fish gather to mate at the same
time each year”. As with other forms of environmental degradation, human behaviour
is cited as the chief threat to the future survival of SPAGs: “For decades, commercial
fishers have exploited known spawning aggregation sites, and overfishing has taxed
their ecosystems to the breaking point. In the Caribbean Sea, the Nassau grouper has
been one of the hardest-hit species”. Such behaviour appears understandable, given
that fishers did not have the expertise to understand the ramifications of their actions:
“To people who depend on the sea for their food and income, these predictable
mating dances... seem like vast cornucopias of limitless fish—but their abundance is
an illusion”. In defense of this threat, “the good news is that research by The Nature
Conservancy is offering solutions to this problem”. TNC has taken on the task of
protecting SPAGs by alleviating the assumed ‘ignorance’ of fishers through public
education and diverting human income needs to more ‘acceptable’ non-extractive
activities. These are key components of the Marine Initiative, through which TNC “is
working with government, non-government and fishing industry partners to manage
and protect spawning aggregation sites within Marine Protected Areas”. The ultimate
goal of these interventions is “to protect marine biodiversity and benefit local and

regional tourism and fishing economies’.
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Being home to so many SPAGs, Belize has been identified as an important target for
conservation efforts. Its ecological value, along with the threats to it and TNC’s financial

commitment to safeguarding it, are highlighted in the description of TNC’s Belize

Program:

Belize encompasses lush tropical rain forests, coastal mangrove forests, offshore
cays and the Meso-American Reef — the second largest barrier reef system in the
world. The unspoiled rainforests and savannas of Belize are well known homes to
jaguars and four other large cat species, both spider and howler monkeys, tapirs,
peccaries and nearly 350 species of birds...

... The major threats to the environment in Belize are deforestation, water
pollution from sewage, agricultural runoff, solid waste disposal and intensive

fishing.

The Nature Conservancy, in partnership with the U.S. government and the
government of Belize, orchestrated a landmark debt-for-nature swap in August
2001. This historic deal forgives approximately half of Belize's debt to the United
States in exchange for protecting 23,000 acres of tropical rainforest, supporting
local environmental organizations and investing in Belize's protected areas
(http://nature.org/wherewework/centralamerica/belize/).]7

In addition to investing substantial funds at the national level, the “Conservation Action”
page describes activities being undertaken at local sites as a part of the Belize Program,
all of them involving MPA designation and management, as well as alternative

livelihoods training for fishers:

Off the coast of Belize, The Nature Conservancy is working with the government
of Belize and local organizations to identify, protect and manage thirteen
spawning aggregation sites of endangered reef fish. Recognizing that many
fishermen are economically dependent on fishing aggregation sites, like the
Gladden Spit Marine Reserve, we are working with local partners to develop
alternative sources of income for affected communities.

"7 As part of the deal, TNC provided USD $800.000 of its own funds to the U.S. government to help
finance the swap.
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The Nature Conservancy's Belize program is also working with local partners to
protect the coastal forests, rivers and coral cayes in the in the Port Honduras
Marine Reserve, the marine component of the Maya Mountain Marine Corridor.
Port Honduras was recently designated a marine reserve by the government of
Belize, which chose the Toledo Institute for Development and Environment
(TIDE) to manage the reserve (http://nature.org/initiatives/marine/work/
mar.html).

TNC’s activities in this first intervention, the protection of SPAGs, have focused special
attention on Gladden Spit, due largely to the fact that the SPAGs at Gladden predictably
attract whale sharks. Predictable gatherings of whale sharks are rare and the species itself
has been given a “conservation status” of “vulnerable” by the International Union for
Conservation of Nature (http://nature.org/magazine/spring2003/html)."® This has brought
the organization, its programs, and the power of its discursive constructions into the lives
of fishers and guides in Placencia, the ramifications of which are further explored in the

next chapter.

Humans Versus Nature: Considering Conservation’s Effect

The effects of conservation discourse relate directly to the way in which it positions
people in relation to the category of nature that it constructs. First, in defining the
problem, it creates a competitive human-nature duality that sees pecople as a burden on
the natural world. While rhetorically promoting the notion of mutual interdependence, the
human relationship to the environment is defined by essentialized categories of
“destroyers’ and ‘rescuers’. The solution lies in controlling peoples’ (destroyers)

interactions with nature by the creation of protected areas and strict management

IR . . . ~ .
" Elsewhere in the world, such as Asia, fishers have been known to catch whale sharks for sale. In India,
the practice continues, while in the Maldives and the Philippines, it has been banned (http://nature.org/
magazine/spring2003/html).
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regulations that are based on the premise that nature is best shielded by eliminating
human presence where possible. Such measures play out contemporary Western ideas
about the ‘wilderness’ of the natural world as distinct from ‘civilization” of the human
world (Cronon 1996b; Spence 1999). Such assumptions underlie the notion of creating
parks as places that are free of the human presence that sullies the ‘pristine’ quality of
these areas (Stevens 1997b; Adams 2004). The concept of nature as humanity’s victim,
leaves little political space within which people may be understood to be victims of state
corruption and neglect, or of the insatiable resource demands of societies beyond their
borders. Such scenarios do not lend themselves to the technical solutions that
conservation science can provide. Therefore, the discourse not only constructs its objects,
problems and solutions, it depoliticizes them.

The path to salvation through protection is epistemologically bounded, dictated by
particular people who, based on the practice of sound science, delineate the correct way
to interact with the natural world. The human-nature relationship thus constructed as the
proprietary domain of CNGOs and their scientists, whose specialist knowledge is a
precondition for defining the acceptable parameters and conditions of the human-nature
connect as mediated by CNGO texts such as those on their websites. A distinction is
created between tourists who are the acceptable human presence built into the imaginary
of parks and many protected areas, and local resource users who, because of their

unacceptable damaging behaviour, are constructed as threats. CNGOs then attempt to
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render their presence acceptable by training them to engage in “sustainable use
activities™, largely as tour guides."”

Another effect is that, while interventions are executed in “partnership™ with other
actors — governments, industry, local users — such partnerships are also discursively
delimited. CNGOs provide support through lending “financial and technical assistance™
to these “stakeholders” who are recognized as important components of the solution, for
their participation is necessary to achieving “mission success”. Only state governments
have the authority to legislate natural resources regulations, or grant legal mandates to
non-state regulatory bodies (e.g., small NGOs, or CNGOs themselves as managing
authorities for a protected area). Community members’ compliance with these regulations
is also important. These ‘partners’, however, are often causally linked to the problem,
therefore hardly in a position to define solutions. They are discursively positioned as
being epistemologically, technologically, and morally unqualified to participate in the
interpretive process.

Conservation initiatives provide a huge source of aid in many developing areas, but
the reality is that people are not the primary target of conservation’s benevolent gaze. Aid
is first aimed at saving nature by reorienting peoples’ relationship to the natural world
according to Western conceptions. Particularly in areas where people maintain a
subsistence dependency on their local environments, the ‘pristine-ness’ values that
inform conservation actions often conflict with communities’ lifeways. This can lead to

the creation of projects that are unlikely to generate local support, not just because they

I'here are also areas where the situation is defined as so dire that no human presence, save for that of
conservation scientists, is acceptable.
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threaten local livelihoods, but also because the vision of the human-nature relationship
upon which they rest is often contrary to local cultures and identities. As Chapter Seven
illustrates, such conservation solutions tend to alienate the support of users whose

compliance is critical to the success of the ‘rescue mission’.

Conclusion

Applying an analytical approach that employs discursive deconstruction exposes the
situated perspectives, assumptions, dominant interpretive power, and socio-ecological
constructions that form the conceptual core of conservation as an idea. This, in turn,
clarifies how these discursive productions influence intervention strategies and
institutional arrangements CNGOs mobilize to advance their agendas. Conservation
discourse not only justifies the existence of CNGOs but also makes their global
interventions both necessary and legitimate in contexts otherwise considered the
exclusive domain of sovereign states: the control of natural resources. The basis of
CNGOs’ claims to authority over natural resources is both moral and normative, reflected
in discourses of global survival and sound science.

The point here was not to evaluate whether CNGOs and their projects are ‘good” or
“bad’, nor to determine if they are necessary. In pursuing this analysis, I am not denying
that environmental degradation and overexploitation occur and need action. Nor do |
suggest that the restriction of excessive resource use and ecologically damaging patterns
of activity should not be advocated. I do, however, question the global forming of
depoliticized ecological problems, the process by which the answers are formulated, and

the programs that are executed as solutions.

168




PhD Thesis — T.C. Goetze ~ McMaster — Anthropology

I show below how (1) the discursive context and framing in which interventions are
planned and justified as an integral component of the conservation mission, and (2) the
implications this has for recipients on the ground. Conservation discourse represents a
powerful lens through which the world is (re)constructed according to a particular type of
epistemological production that is rooted in the modernist narrative of science that not
only separates humans from nature, but casts them as enemies of nature to be controlled.
A particular type of knowledge, conservation science, is posited as a countermeasure to
destructive human behaviour, and conservation scientists are positioned as the experts on
appropriate human interaction with the natural world.

Using Ferguson’s strategy, this analysis critically engaged conservation using a
“decentered” perspective to examine the discursive processes and planned interventions
of conservation organizations (1990:18); CNGOs and conservation projects are not
identified as the singular locations of power, but rather as the progenitors of a powerful
conceptual process. While they are certainly powerful actors, this does not necessarily
translate into control over either the process or the outcomes of discursive construction as
they are mobilized in local communities. Seeing how conservation discourse ‘works’ in
Belize generally is complemented by a consideration of the unplanned outcomes of eco-
interventions. This is taken up in the next chapter, which explores the operation, local

engagement and effects of a particular conservation roadmap being implemented as part

of FON’s co-management mandate.
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CHAPTER SEVEN
The Global-Local Conservation Debate in Placencia
[Conservaney scientists' [ research and the efforts of The Nature Conservaney
cnd other groups prompied the Belizean Minister of Fisheries Dan Silva in
November 2002 to protect T spavening ageregation sites and prohibit fisling of

Nassat grouper during their spawitong season. Fishers throughout Belize support
the minister's bold action (http: nature.org magazine spring2003 features #).

Introduction

The presence of multi-species fish and whale shark aggregations were among the

central reasons why. under CNGO prompting. FON lobbied the government of’ Belize to
dectare Gladden Spit a protected area. Unlike Laughing Bird Caye. which as a National
Park s a strictly no-take MPAL Gladden was granted Marine Reserve status. and thus has
multiple use zones. In large part this was due to the fact that GSMR is @ much more
actively accessed fishing arca than Laughing Bird ever was, As the focal co-managing
partner for GSMRL FON has fegal junsdiction to create regulations governing access to
those fishing grounds. During my time in Placencia. the GSMR management plan was
being developed by FON statt. with a great deal of “technical assistance™ from CNGO
evperts’, and presented to community members in a public consultation process. The
process produced controversy over proposed use and access regulations in the NMPAL
Placencian fishers understood that FON was attempting to restrict their harvests of the
snapper spawning ageregations (SPAG-s) based fargely on the findings of ONGO -

funded rescarchers. They were also aware that these research findings ulumately would
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lead to the total closure of winter grouper SPAGs in Belize. They agreed to this “bold
action” in large part because the springtime snapper SPAGs hold much greater
commercial value and because they were cognizant of and concerned with the rapid
decline in grouper populations.

In the previous chapter, Escobar and Ferguson’s arguments concerning the operation
and effects of development discourse provided a useful analytical approach to
deconstructing the globalized conservation problematic. In particular, Ferguson’s
“decentered perspective” was useful in illustrating how, by using particular
epistemological and moral discourses to define global environmental ‘problems’ and
‘solutions’, the conservation problematic asserts its “subjectless” discursive power over
the human-nature relationship (1990:18)." Implementing planned interventions in
pursuing its global mission of ecological salvation introduces this interpretive lens into
local contexts where it produces tangible, and often unintended, outcomes. In his
analysis, Ferguson also shows how discursive constructions produce Foucauldian
“instrument effects” in the ways they structure social reality of those on the receiving end
of planned interventions by simultaneously expanding state power and reducing the
politics of intervention to technical issues easily solved by the interveners (ibid: 19).

This chapter applies and extends Ferguson’s critical perspective of a particular
development project to the co-management experience in Placencia. It first demonstrates

how the conceptual constructs of conservation discourse create a local conservation

' As Foucault (1979) demonstrated in his analysis of prison systems, planned interventions may manifest
powerful outcomes that are neither intended nor located in a particular subject, yet are effective despite
their actor-less nature. In fact, he suggests that this form of control is more powerful for its being
subjectless.
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problem ot global significance for which CNGO intervention is the solution. Before
considering the tangible instrument effects of this process as they are experienced by
community members, the analysis first expands on Ferguson's approach by illustrating
how CNGOs™ powerful discursive productions are challenged by the “Jocal users™ whose
reality CNGOs seek to (re)structure through planned eco-interventions. Fishers
statemients suggest that they have their own ideas about conservation and how to protect
local resources. and actively engage CNGOs™ interpretive imperatives in forwarding
thent.” This process of dynamic discursive debate serves to highlight how conservation
discourse operates dialectrcally in Placencia. It also points to several unforeseen
outcomes of CNGO strategies for “protecting” Gladden’s spawning aggregations that are

detrimental to both global and focal actors™ interests.

Saving the SPAGs: Conservancy Discourse Targets Gladden Spit

One of the most active and visible CNGO-s in Belize, and in Placencia, TNC has
come to champron the cause of protecting the country s spawning aggre sations and. in
Gladden Spit the whale sharks that these phenomena attract. On tts website. it makes o
clear case for concern regarding the state of the world™s SPAG~. In additon to

establishing the “eritical™ need to "rescue™ the world’'s coral reets. mcludmg the Meso-

Lhe pointof this chapter is not to assert that the views fornwarded here are representatinve or what fishers
think m Placencra as a homogenous category As clsewhere fishers in Placencia are o hughls diverse gioup
of people swho defy ceneralizations (see Himes 20030 Nop s 1t to evaluate who min be right o wiong’
concerning the problem at Gladden. T highlight here the svay mowhich these local users™ have responded 1o
ENC S aterpretin e construction of the situation 1t GSMR The featured excerpts e frem recorded
mtervien s and came m response to gquestions about then fevel of hary esting actev iy at Gladden how they
feltapoat is declatation as an MPAL and about the proposed closure of the SPAG
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American Reef that runs along Belize s coast, the TNC website explains how the threats
to the area’s SPAGs must be addressed through conservation measures:

Why Spawning Aggregation Sites Need Protection: Aggregating fish are vital
inks in a delicate marine food chain. Many ageregating fish species reproduce
only at spawning aggregation sites. Since ocean currents link aggregation sites
together. each site's survival is connected to the others. Unsustainable fishing
practices like catching spawning fish in targe volumes and catching females with
unreleased egyes in their bellies have depleted several sites in the Caribbean
already . I we conserve and properly manage spawning aggregation sites betore
overfishimg occurs. they may recover (http: nature.org/magazine spring2003.
features #).

Being able to identify overfishing as the central activity that i~ endangering Belize '~
SPAGS was the result of Conservancy “experts” applying “sound scrence’™

. [A] Conservaney marine scientist... has been studying Belize's reefs for tive
years and has identified 13 spawning sites that need protection. Using satellite
tmagery. [he and] a Conservancy remote sensing expert, are amongst the first to
accurately predict when and where spawning aggeregations will oceur. He
currently runs workshops for focal fishers and managers to help them maintain
sustaindable fishing practices in Belize and throughout the Meso-American Reel
tibidy.

Building on the discursive construction of Belize™s SPAGs as a “precious ccologreal
asset”.and therefore in “urgent need of protection™. TNC has “sclected™ Gladden Spitas
an ccological locale exhibiting a specttic conservation problem:

Why the Conservancey selected this site: The Gladden Spit Marine Reserve
harbors an mtact spawning aggregation site tor at least 25 species of reet fish.
resulting in a continuous replenishment of the region's fisheries. The covernment
of Belize chose Nature Conservancy partner. Friends of Nature (FON). to manage
Gladden Spit.

CENCOS saentstmay have been among the st biofogisiy o aceurately predict the g and focation of
SPAGs but Placencian tishers (old me that they has e hnown this for at Teast three sencrations fn Lot
much o his capacity o identily area SPAGS cand the assocation of whale sharks with theny was the resull
o fishers sharmg then know ledge with him. a collaboration he acknowledees (Hevman et al 2001 Heviman
and Ragquena 20002y
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Threats: The integrity of the Gladden Spit Marine Reserve is threatened by
unsustatnable fishing practices. such as the use of @il nets. and anchor damage to
reefs. Overfishing has reduced critical fish species to dangerously low population
fevels. threatening their fong-term existence in Gladden Spit and throughout the
Meso-American Reet. chttp: ‘nature.org wherewework centralamerica belize
work art8862. html)

At one site in Belize. the disappearance of the SPAG is directly attributed to local fishing
ctiorts (Hey man and Raquena 2002:19). Gladden Spit’s SPAGs are not just important to
maintaning tish populations. According to rescarchers, “Gladden Spit harbors vulnerable
agerecations of whale sharks... as well as dolphins and a great number of predatory
sharks. The arca is a marie oasts, and should be protected™ (Heyman. et al 2001:281). In
one of its membership publications. Global Currents. an article makes it clear why TNC
has chosen “this globally important area™ for conservation action: “As a result of the
raprd decline in snapper and groupers. and the commensurate threat to whale sharks.
spawning aggregations and tourism management at Gladden Spit have becone a
conservation priority for the Conservaney™ CINC 2000:4). TNC claims that the
conservation problem of declining tish in the SPAGs at Gladden Spit i~ caused by
nresponsible human behaviour. overfishing.

F'he solution to this problem 1s iteryentionist conservation. Threats to SPAGs can be
elimmated by implementing well-planned science-based “conseryation actions™: TNC'S
stritegies focus on conservation-oriented “sustainable” econonne activities for fishers.
stipulating a more ecologically acceptable human-nature interaction in Gladden:

W hat The Conservaney Is Doing: Recognizing that many local fishermen are

economically dependent on fishing the aggregation sites, the Conservancey and

Friends of Nature are introducing alternatiy e-mcome opportunities tor the
community 2 so tar. 21 fishermen have been trained and certitfied as dive and sport
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fishing gutdes. They now have the opportunity to earn more from the spawning
sttes as guides than they can garner from fishing. and have become willing
advocates for spawning-ageregation protection.

Large concentrations of whale sharks. which come to feed on the tresh eges and
spawn. also visit the area several months of the year. The presence of the whale
sharks 1s dependent on the health of the fish aggregations. With well-planned
management efforts. the site can be an ecotourism destination for sports fishing
and diving. Afong with Friends of Nature. The Conservancy conducts intensive
seientitic research in the Gladden Spit Marine Reserve in order to maintain the
continued health of these dramatic whale shark and fish aggregations (ibid).
Interviews with fishers in Placencia suggest that they have been advocating for the
protection of arca SPAGs tor many years prior to TNC < “discovery ” of Gladden™s
“dramatic” aggregations. Since they are identified as part of the problem and are targeted
by CNGO-s as needing to shift their activities and reorient their fivelthoods. it is useful to
understand the issue from the perspective of fishers themselves. Though they share a

mutual concern for the future itegrity of the SPAGs, fishers™ discourse constiucts a

different vision of conservation priorities in GSMR.

Fishers® Definition of Gladden's Conservation ‘Problem®
During both tormal and informal interviews with Placencian fishers who actively
harvest the SPAGs at Gladden, an alternate construction of the ecological probiem

became apparent.” Generally. these fishers agreed that there are fewer fish at the SPAGS

During my tine i Placencra. Twas able to conduct recorded interviews with crght users of Gladden'™s
SPAGs, inctuding three of the focally estimated “aboutcdozen™ hishiers in FON communities whom other
fishers [spoke swith dentified as its current “regudar users”™  These men fish the SPAGS as o primiany sottice
obircome. particulatly i the spring. Talso had iotormal conversations with severid others. meluding man
who tish the SPAGS more sporadically. Twas able toattend several FON consultations at which the tishers
who consistenty hurvest the SPAGs at Gladden expressed their thoughts on the matier O the men whe did
grant recorded mterview s four were tregular users” tone s retired but used o fish full-umer Four others
cngitge o lour cuding o while sull Bishing at Gladden with varving Tevels of regulatity, One of these men
agreed o do asemisstroctured mienview . batpreteried o remain anonymous He adso did notwish o be
recorded or ine s views on e co management process publicly docuimented
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than in the past. The matter of contention is conservation screntists™ assertions that the
causal fink is overtishing. More specifically. informants contested claims that loca!
fishing efforts contribute to the degradation ot the aggregations.

Head of the Placencia Producers Cooperative. the representative for arca fishers on
FON's Board. and a full-time fisher for over four decades, Carlton Y oung. Sr. touched on
several points that Placencian fishers routinely made during interview s, When asked to
describe the state of fish stocks in the arca. he rephied:

Well. the fish stock has changed. But what caused it. I'm not so sure I'm not a
scientist. But scientists will tell you things that are not the truth, either. They will
tell vou. like they are saying that it's handline. that it’s overfished. and that's
causing the depletion. T don’t buy that. And a lot of fishermen will tell you that
they don’t believe that cither. Because catching a fish with a handline. that fish
has to be hungry to take that Iine. You can’t force him to bite! So how can you
overfish that area with handline? There were times when at Glover's, yvou know
the guys would go outand say. well I can’t remember — Brian went out one
December and he told his mom. "Don™t prepare a Christmas dinner for me
because I won't be back for Christmas™ And he showed up here on Christmas
Day. He said. “The groupers were out there by the thousands! And when you
lower your line with the live bait they just open up and the bait goes right down.
They don’t take it. And those groupers will move. and they didn™t bite. So...but
that’s what some of the scientists are say ing. that were depleting the stoek by
tahing out fish with a hand-line. Now I agree: net fishing and trap fishing you
probably would do more damage. The most damage done to these arcas i1~ by
those ty pes of tishing. Now I'm strictly against that. and this 15 what the
government has put in place. too. That nowhere in any spaw ning area no traps
would be set. no nets would be used.

Like N Y ounad it was not unusual to hear fishers questioning the vahdity of the
“screntific findmgs™ upon which these claims are made. and arguing that there s no
cvidence that handhine tishing is affecting the SPAGs. Very often it would be prefaced in
terms of the length of time fishers have been harvesting. what they had observed 1 that

time. and the knowledge of the marine environment they had acquired. and subscquently
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shared with researchers. Like Villa Godfrey who asserted. “There are too many people
going to tish there. Too much tishermen [sic].” Fishers did overwhelmingly identity
overfishing as a significant part of the problem at Gladden. though not necessanly the
only one as CNGO researchers primarily suggest.

Several fishers shared concerns about the etfects of land-based pollution during
informal conversations. Asked to speak at a presentation at the 2002 Gulf and Caribbean
Fisheries [nstitute conterence. Mr. Y oung also sugeested that it was important to
establish what other factors, such as pollution from nearby fruit plantations. are atfecung
SPAGs. and wondered why this had not yet been the subject of screntists” research.”
Others pointed 1o the effect of increasing numbers of tourists diving the SPAGs to view
whale sharks. that therr physical presence and coptous use of sunscreen disrupts the
integrity of the SPAGs as much as extractive activities.

Also agreeing with TNC suggestions that use of illegal gear was endangering SPAGs.
tishers noted that it was not local practice to use such equipment to fish at Gladden.
Durimng his talk at the conference. Mr. Y oung emphasized that local fishers did not use
tlegal gear such as traps. nets. or spears at the Gladden SPAGs. that they used only the
hand-Ine method of capture. Tony Eiley also noted that suggestions that focal fishers use
Hlegal gear are nuisplaced:

I'he Guatemalans do mostly gillnetting. which kills the sea. just like they did
the south there... They have miles of net. and they are out there right now and

SAS noted carlien. just actoss the Tagoon from Placencia are several sizeable citrus and banana plantations
Several tishers mentioned then concerns over the etiect of pesticide and herbicide runoft on the health ol

focal marme e Some were similarly worried about nearby Big Creck. one of the fatger sthippimg ports m
Belize tnouch which a variety of hazardous materads are transported.

1
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vou can find them setting their nets... They re looking tor sharks. but they catch
everything in their nets and what they don’t use they just leave to spotl.

He says this includes a lot of good tish like kingtish, snapper. and barracuda: “They don’t
care. they just throw the other fish away. And there’s nothing berng done about it. That s
bad.”

Together with their doubts concerning the tocus and tindings of scientific rescarch,
focal fishers™ experiences with CNGO scientists undertaking rescarch on Belize™s SPAGs
have served to reinforce their suspicions regarding the intentions behind such rescarch.
Laurence Leslie relies solely on fishing tor his mmcome.” He describes an encounter he
had with two biologists. one an employee ot a large CNGO. interviewing tishers
concernimg their harvesting activities in the Gladden SPAGs:

They said they weren't going to harm us. He sard that handline had no eftect on it

and such thing. But it turned around after they got down mto it. Then they

changed it. Then they said that they don’t see many tish out there and such things.

He said he didn™t see where they spawn. but I understand he did and he kept it

from us. Because they spawn out there. I can’t upderstand how he doesn™t see it

I can’t understand. So he must be tryimng to do some trick to get his job done!

His brother. Lennox, also a “hard-core™ fisher. had a similar experience with the same

researcher:

That guy used us. the mterview s, against us. So that’s a very diftreult thing tor
any body to see because then you're kind of scared. To me, that's the way 1 feel.

" Laurence Leshe and his brother. Lennox. are known i and around Placencia as members of the
sl group of tull-time fishers who do not themselyes parucipate i tourisn They are two o
five brothers in the Ledlie family who are locally renowned for their shill as fishers, Laurence’s
wife runs a small laundry service. which services both Tocals and visitors. but Laurence. fike bis
brother [ennox, gencerates his income trom full-ume fishing activities exclusnely Both men,
then brothers.and ther fanmities make the annual tip out to the tradittonal camping grounds at
Buttonwood Cayve. near Gladden Spit. to harvest the spawnimg aggregations A« a result. the
Leshie brothers has e been recruited as informants tor a host of scientific and social research
concernmg hishing i the area.
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Cause you know . you get scared before. you don™t want it to happen agam. Not
scared, but. I mean. what would 1 <ay...make us a liar. That's why he’s notin the
village too often... So instead of just sitting down and talking to him. you gotta be
vers.overy careful of what you say ... But this guy... he’s the one. He pretended

that he was honest at the first. and atter that. he came back with something against

- We don"t want to be in that shoe anymore.™
Challenging TNC’s science-based vision of the problem at Gladden reflects a skepticism
regarding the epistemological basis for the identification ot overtishing as the only
conservaton concern. Fishers further doubt conservationists™ claims that local efforts
contribute to overfishing. This represents a commonly held position 1 Placencia that the
problem of overtishing at Gladden is due to the presence and methods of non-local
fishers conducting illegal activities,

During interviews. tishers regularhy pointed out that the number of focal fishers
regularly harvesting at Gladden had dropped substantiaily . while the number of boats
coming from other areas had mcreased. Tony Eiley made this point early m his interview.
noting that "now there are only maybe about twenty hard-core fishers in the village.
where there used to be up to two hundred 1n the eighties... 1S getting loss and less
because of tourism and because of the depletion of fish.”™ On the other hand he pornts to
the intlux of other fishers into the area:

Everybody from the north of the country is conung down in this arca. It's

happening right now. You go there right now. and you can sce that. They come

down in this area. and crowd this area. and wont take a vear before everything i~

cone completely. Then what? And that would be the end of 1t.
Laurence Leshie forwarded the same scenario. estimating that “only twenty fish with
handlines in the village.” but the presence of “toreieners™ fishing at Gladden had grown

m the past decade.
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Asllustrated in Chapter Five. fishers in Placencia have strong feelings about
“Northerners™ fishing in local waters. but hold an even greater disdain foy the Honduran
and Guatemalan fishers who are doing so illegally. Fishers estimate that there are three or
four times as many illegal boats as Belizean boats at times. Worse still they say. i that
they fish the SPAGs at night because snappers are night fish and they bite more readily at
night. Hlegal fishers use GPS systems to locate the fishing grounds in the dark. and also
use lights to attract the fish to their lines and nets. At dawn they pull anchor and return to
Honduras. Though they are aware that their catch would be better if they tished at meht
Placencian fishers do not. as a rule. do ~o. Many say that their boats are too small to risk
betng outside the barrier reet at night. Nore commonly they laughed and said. ~Gaod
made night to sleep.”™ As Carlton Y oung. Sr. argued. “these guys who do the illegal
fishing they don’t have any respect for conservation. They have no respect for the sizes.
They take any thing. .. they take a sie/l of a fot of scale fish out of this country ™.

Laurence Leshe agreed with this assessment. and he shook his bead as he smd. “the
Hondurans are hurting us.” He has seen up to thirteen boats coming in at dusk as he and
his brothers are leaving the SPAG- to go back to camp at nearby Buttonwood Caye. He
said they told the authorities about them. Otficrals brought the offenders 1n to shore. but
soon released them. and they continued to poach. Such stories were told trime and again.
pornting 1o fishers” shared frustration with the tack ot effective enforcement by the
Fisheries Department. The trouble begins with a lack of patrols at the SPAG-s. Elton Liley
said that patrols by Fisheries otficials tend to focus more on contiolling local tishers

during the lobster season:
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W henever the lobster season’s about to open. That's the time when they come
around to hassle you. Cause most of the fishermen. most of them — like the lobster
season opens on the fifteenth — some of them go out from about the. I would say
from about the second. vou know. But then they go out. dive the lobster and stash
them away. you know 7 Stash them away. <o that when you come 1 you could.
vou know — cause if you don’t do that. it’s difficult. It you wait until the season
opens. you go out there, vou don’t got much to get! Cause that first block 1« the
most! But evervbody knows you're not supposed to fish until the season opens.
But some fishermen take the chance. and go out. And that’s the time when the
boats they come out around that time. the Fisheries boats, to hassle people. And.
to me I think that's wrong. Cause then the lobster that you catch gonna come mto
the country anyhow 1t's not going out, you know? It's coming into the
cooperative to make benetits for everybody. Cause then they got all their tazes.
the government have all therr taxes to get out of 1t all of that. All the revenue they
vet.you know? So. [ don't think. to me. I think that’s not right at all.

Lennox Leslie described the same scenario. adding:

Tome.iUs not good because they should have been out there a little more regular,
At least thetr presence would be better. It would keep things down to normal. ..
but sometimes when the [lobster| season is all coming on. like about to open.
that’s the time you see them. And when it’s closing. that's the time you see them.
They keep to standing around. You know . they just relax... A lot of things

they "ve got to be more fined. Cause detinitely vou can’t just leave the industry to
co down just like that because vou need protection.

LLike others. both men <aid that the Department does not focus much ot its efforts on
reducing iltegal fishing. Yeteven when illegal fishers are caught. the measures enacted
by state ofiicials do not act as effective deterrents. Mr. Young gave this example:

I can recall they cateh one with Tike seventy -five undersized conch. They took
him to Plunta| Glordal. they charged him. put him in jail for a week. When he
came out. they gave him back his boat and the following weck he was right there.
they catch him again! So that is to give you an idea of what's gomg on! They
don’t have nowhere else to fish but in Belize waters. And if you don’t stop them,
they will never stop.

Part of the explunation tor this is that illegal fishers s preadly have larger boats with more powertud
engimes and can outrun Fisheries” patrol boats Morcover, these poachers are obten anmed. a situation that
the Department™s stafl e not cager to face,
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He later recalled a similar scenario in which he was involved in capturing tive boats to
illegal fishing at Gladden. He describes the position of the officials who released the
boats back to the poachers:

And they were saving. “We don’t want a quarrel with our neighbours.” and you
know. Yeah. <o you don"t want a quarrel. so you let them take out all the fish out
of the waters and then we won't have anything to feed our people here. [ couldn’t
understand that. And this has been happening before that. Because they say they
do patrols, the guys from Fisheries they catch them. they bring them in...and they
charge them two hundred dollars and give them back their boat. put them in jail
for a week. And the same guys they come right back!

Tony Liley. too. told how fishers “see them every day when you're out there. Y ou sce the
Honduranians but you never see a patrol boat. Never.” He continued. giving one reason
why Fisheries™ patrols. when they do occur. are not etfective:

I mean nobody comes to check nothing. You don’t see anvbody. That s the
hurtul part... Fisheries, that's their job... It they do come they don’t do anything.
they just come for a joy ride. They don’t have the right people in the right places.
They have people come from the bush to work the sea... They don’t use the
people who have the knowledge of the waters. Regardless of i that person doesn’t
have any education at all. they can close their eyes and go through that reef.
Those are the people you want as captains on board of those boats You don't
want nobody from a uninversity to come and captain a boat in the waters that they
can'teven pass. Because Belize waters. 1it's not easy to navigate around this area.
They never have the right people to do the right job. It's so political. Tt was
always Iike that from the begimning. Never had the right people trom upstaiis.
A0S all political. This Minister puts hius cousin up there, and his cousim doesn’t
know crap about the ocean... They catch the Hondurantans, they ~ay they don’t
want to spoil diplomatic refationship. and they give the guys back their boat and
then charge them two hundred dolars and send them back! ... That < not right.
That is not right and that’s not farr, and these are the things that are causing the
fishing to go down.

From the perspective of fishers in Placencia the cause of the problem of overtishing is the

lack of patrols by the Fisheries Department. and the fack of enforcement when violators
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are caught. This, i turn. is related to political issues between governments. In the
discourse of local fishers. overtishing is attributed mainly to state politics.

Fishers present an alternate interpretive lens to TNC's discursive framing of the
conservation problem at Gladden Spit. referencing a ditferent epistemological
frameswork. They cite other factors that pose potential threats to Gladden™s SPAG-.
clanfying the fact that they do not use illegal gear. and identifying non-local and illegal
fishing together with the lack of enforcement of existing fisheries regulations as the
central causes of the problem at Gladden. In constructing this definition. fishers reference
their own expertise regarding marine resources, know ledge that emerges from their daily
fives in which fishing is the dominant form ot interaction with the environment. This
imtimate and extensive interaction is the basis of a rich understanding of the marine
environment with which fishers engage CNGO biologists™ findings and proclamations.
As fishers themselves note. the legitimacy of therr ecological know ledge 1~ tied to the
successtul practice of fishing. Fishers consistently expressed pride i the fevel of
cxpertise they, or someone else. possessed in terms of “knowing the sei”™. This is not
empty pride. for their personal status and thewr family s survival are directly related to
their skill as fishers. The accuracy of their knowledge is tangibly legitimized. displayed
in their ability to consistently produce as harvesters. [t s in this epistemological contest
that fisheis challenge the fegitimacy of scientists” claims concerning local ecologreal

problems. as well as therr ability to provide useful solutions.
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(Re)Defining the Solution for Gladden Spit Marine Reserve

For fishers. TNC's preferred solution that would restrict all fishing in GSMR and
promote alternative livelthoods in tourism appears ill-directed. Grven that Placencian
fishers define the central cause of the problem at Gladden as related not to local
behaviour. but to threats posed by people from outside the area. they 1dentufy strategres
that focus efforts on mitigating these external factors as a means to protecting the SPAGs,

Expressing the strategy most commonly forwarded by fishers in Placencia, Carleton
Y oung. St.oasserted. “Most fishermen. or every tisherman will tell you that it we can curb
this itlegal fishing. our stock will be there.” Villa Godftrey provided a succinet, and olt-
repeated phrase i response to the question of how best to impleiment the solution of
chiminating itlegal fishing: “They could be patrolling.” “They™ was identified most otten
as the Fisheries Department and FON. Fishers™ statements concerning the need tor
mereised patrols were often associated with their sense that the primary obhgation ot
management authorities is to enforce federal tishing regulations in detending national
resources from foreign incursions. As Tony Edley sard:

Well. you have to have somebody protecting it! You can’t just mark out an arca

and ~ay 1Us a protected area and have nobody out there protecting it... But that

entatls proper patrols. strong fines it you're caught in the arca fishing. and stuft

fike that.
With feryour similar to other fishers. Tony pointed out some ot the problems associated
with promoting tourism as the alternative to extractive fishing:

Tourists dont just come to this country to see. They come to cat seatood. And

whenever they can’t find any seatood. they 're going to places where they can find

seatood. So,they gotta pay very good attention to what is coing to happen here.

IS not just “Fdon™t care about you guvs. it's off and you cannot fish in that area’
That's not gonna work. Fhat’s one part of 1it. Number two. How are they gonna
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stop the Honduranians from coming across here and fishing? Because that's the

area they fish. From the Gladden Spit. all the way down...and they come at mght,

How arc they gonna do that. what's conna happen there?” That was always my

question: you stop us from doing it. who owns it. but yet the Honduranians and

the Guatemalans can come and do that. So I would really like to know what's

gonna happen there. That's my whole mterest 1 the whole thing right there.

They re stopping us trom doing 1t. to make a living. But the Honduranians can

come and do that.™

A~ many fishers shared their frustration with the government’s lack of entorcement, it
became clear that. for them. curbing illegal fishing 15 cnitical to justity ing the creation ot
marine reserves that restrict Belizean fishers with the aim of replenishing fish stocks.
They argue that redirecting local harvesting activities into tourisim does nothing to ~stop
forergn overfishing.

In the absence of effective enforcement. they say. the only purpose conservation
GSMR serves is to attract and merease tourism. which they see as being nerther
environmentally benign nor as economically sustainable as TNC suggests. Tishers noted
that tourisim activities are not necessarily ecologically “triendly ", citing impacts such as
the introduction of chemicals from sunblock into the water and the ilicgal practice of not
releasimg sport fish once captured. Though the income it generates can be more lucrative
than extractive fishing. it is seasonal and may not sustain a family for the entire year

INCTs suggestion that tour guidimg will compensate tor the closure of Gladden™s
fishing grounds was consistently challenged. Elton Eirley described the reaction to the

closing of grouper SPAG~ and researchers” suggestions that ¢losure of the snappel

SPAGs would also be necessary for conservation purposes:

“People in Placencia ty picatly wdentitied the tourst season as heamning in November . alier Ametican
Fhanksgivome tdned Thuesday ot the month), and wamme i April
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A forof [the fishermen] are talking about it. ... 1t's going to be hard for them (o
survive after they close down all those places! I€'s going to be very hard on them.
Cause they 've been fishing all the days of their lives until this organization come
i here and they start tghtenimg up on these things. It's gomg to be really hard on
them.

Tony Eiley reiterated this sentiment when he summarized tishers” comments after one of
the consultations on proposed FON management strategies that limit fishing access o
Gladden Spit

The hard-core fishermen don"t want it because that's where they "ve been fishine
all therr hives and then if that happens there 1~ no place else to go... And as | ~ay
the older tishermen who depend on the Gladden Spit arca all their ives. that's all
they know. That's all they depend on because they know when the fish come
there and when they feave. and they have nowhere else to go. So that's gonna be
pretts hard. ...Because if I depend on going to Gladden Spit for my livelthood. to
feed my children. to send my children to school. and vou come and tell me that
“Tomorrow you cannot go there anymore. For the rest of your hfe. vou cannot fish
i there,” T mean. that's a problem. That's like bullying. That's a problem and
that’s not going to work.

When Tasked him it tishers would be comfortable doing tourism mstead of tishing. he
responded. “Well, some are. But what happens when the tourist season is closed” That s
the time when the fishermen go back to fishing.”

As for the fishers swho are entirely dependent on commercial tishing tor then income.
Lennovy shared his perspective on the effect of closing the snapper SPAG-:

—then we say.welll they “re gonna close that area. and that's the biggest pait ot
our Jivelihood of fishing. Handline tishing. anyway. you know? That's about the
bregest worry for me because then how are we conna do after the [lobster] season
is closed”? Y ou know we'tl have to find a way to do something to keep bills comg
down. and kids to school and all that. Cause Tike 1 said betore. evervbody depends
on fishing herc. It's afishing village! ... as we say. that's our livelthood. W hat
else are we gonna do it they shut that down? T don™t wanna say what they 're
sonna do. but that's a different part (laughs). Well. that's a ditferent area. Y ou
gotta think on that betore you do things. But definitely. if [ have to survive. 'l
survive,
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His brother. Laurence. shared the same concerns:

How can we survive? Especially now that things are getting tougher with the

tobster. we're depending on the next four months to go fish. ff we can’t do that.

what witl you do? What can we do. the fishermen? We have more guides than

toarists (laughsy. No, that won't work.
Carlton Y oung. Sr. asserted that closure would present a challenging scenano tor fishers
in Placencia. even for those who partake m tourism activities, which are scarce during the
SIELPPET SPAW NG Season:

The Tobster season is closed and that's the only other type of fishing in this area

that you can make a little money until the lobster season reopens. If you take that

away from them. what will they do? ...Y ou can’t take all the Irvelihood away

from the people just like that.

He suggested that CNGOs promoting SPAG closure at Gladden must consider other
income alternatives for fishers with no interest in tour guiding: ™Y ou can take it away
from them. but then you will — or whosoever — will have to find a way of living for them.
Probably pay them to go and cateh fish and tag and release. or something like that.”
Hard-core fishers such as Lennox and Laurence Leshie agreed that ONGO~ need to share
mote of the cost of therr conservation strategies. and take greater responsibility for
replacing the meome lost to fishers as a vesult of these activities,

Laurence acknowledges that creating a no-take park around Laughtng Bird Caye has
caused fish populations to inerease 1 the area, and believes that restricting fishing in
Gladden would Tikely have the same ettect. But he also noted that the MPA at Laughing
Bitd did not benetit full-time fishers. just those who are also tour guides, an occupation

he and his brother do not enjoy:

These [conservation] things could help. Butif you want to do something. and
change 1t out there or close it you have to find alternative things to do. than only
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depend on fishing. Try to get something else done that you could survive from.
But you can’t just chop it off and leave it there. 1t°d be tough. real tough. |
wouldn’t like it. Nobody else would.. That's what my brother told one of those
same scientists out there. Y ou could tind some money for us during each month
ol the closed season it you close it (laughs). That's no more than fair. Find
sonicthing else to do to keep you gomg they say. Well. alright. this is a solution to
the problem. too if they shut it down.

This perspective is shared by other fishers who are engaged i tour guiding. but
understand that 1t is not suited to evervone. a fact they say does notenter into TNCTS
ecotourism-based solution to protecting the SPAGs. In those cases. Elton Liley contends.
CNGOs should be providing fishers with income opportunities other than tourtsm: “The
way | see it it those organizattons were providing jobs for those other guy s that are
making their /iving off of fishing it wouldn™t be too bad.”™ Tony Eiley also took issue
with the manner i which conservation strategies were planned without caretully
constdering how best to support fishers™ needs and personal occupational preferences:

... they have to do more. More if they ‘re going to stop the fishermen from fishing

at Gladden which has been a fishing ground since before my dad was

born...people have been fishing there for so long and it’s the only fishing ground

in this arca. And it they re gonna fock that oft. they gotta come up with something

for the tishermen to do. And they have to take up responsibility of patrolling to

help the fishermen...

You say they ' have 1o give the fisherinen something else to do. What would 1hai

be?

Compensation, some way or another. Naybe give some help out with other things
like Tobster traps and whatever the fishermen need. Each fisherman does
something ditferent. Whatever that person does. to help them with that. Because
there™s no other place. As 'said the tishing is going rapidly i this country and
right now there are so many reserves here and there and it's coming to Iike one
small area. ..

From tishers™ perspective, CNGOs interested m safeguarding Gladden™s SPAGS and

“helping local people should be divecting their efforts primarily at the reduction and
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eventual elimmation of illegal tishing. They point to the fact that they have already
agreed to stop fishing the area’s grouper aggregations and argue that closure ot the
snapper agere gations would impose an economic strain for which tourism mcome could
not compensate.

Fishers™ discourse represents TNC s conservation actions as strategies that will not
ettectively protect the marine resources they have identified as being under threat.
Rather. promoting total closure paired with tour guide training misunderstands the extent
to which people i Placencia depend on the area. their economice as well as social
relationship with fishing at Gladden Spit. It fails to compensate them tor losses. or
provide secure Iivelihoods. Tt also denies the political realities of overfishing in the
GSMR area by not dealing with the issue of foreign fishing and internal migrant fishing
motivated by poverty and need, nor the Tack ot state enforcement of existing regulations
As such, TNCTs solution can neither safeguard the SPAGs nor the people who depend on
them.

As with therr (reydefintion of the conservation problem at Gladden, in countering
TNCs interpretive prerogative. Placencian fishers™ discourse constructs the solution at
Gladden gute ditferently. Whereas INC asserts the need to ensure species survival as a
powertul fegitimizing referent for their proposal of a permanent ban on tishing in GSMR.
fishers forward the need to assure the survival of both the fish and thewr tamilies as the

leeitimate basis for their rejection of this solution.
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Intervention Qutcomes

TNCS planned conservation interyention at Gladden Spit has sparked a discursive
debate between global and local actors. According to TNC. the key problem. the human
activity that is endangering SPAGs at Gladden Spit the most, is (ovenitishimg. It turther
stipulates the solutions best suited to this scenario. First, access to the site Is best
restricted to ecotourism uses. Secondly . fishers™ interaction with the local marmne
cuvironment must be redirected from extractive resource harvests to non-extractive tour
cuiding activities. Finally. conservation science must be applied m order to ~safeguard the
itegrity and assure the survival of the marine lite in the area. TNC appears to avoud the
issue of non-focal fishers activities. Why this is so is unclear. but as fishers asserted
above. it may be related to the wider politics of long-standing tensions in Belize's
reliations with s southern neighbours.

Placencian fishers most commonly asserted that TNC s assessment of the problem
with the SPAGS at Gladden does not accurately represent the situation. and implicates
local fishers as part of a problem thev do not believe themselves to be a pait of. Pointing
to thenr decades of experience and observation concerning the practice of fishing and the
behaviour of fish in the arca. they generally made four points i this regard: (1) the stocks
are declining at Gladden™s SPAGs: (2) overfishing s contributing to this dechine. though
it may not be the only factor: 13) overtishing of the SPAGs has not been detinitively
linked to Tocal harvests. which have declined signiticantly, and cannot be solely attributed
to local fishing practices, which use relatively Tow-impact methods: and () overfishing i~

caused by non-tocal fishers whose numbers and methods are destructive. Their comments
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suggest that the conservation strategies mobilized as the means to mitigating an ill-
defined conservation problem are misdirected. metfective. and compromise the survival
ot local people as well as the aggregations, assuredly an unintended outcome on TNCS
part.

TNC’s pursuit of alternative livelthood training that focuses on ecotourisim activities
a~ sustatnable alternatives to extractive fishing activities is a solution that is likely to
merease competition among users, possibly creating conflict and increasing pressure on
Gladden™s resources. The alternative hivelihoods project is creating more tour gmdes in
Placencia when there are already many guides without enough business to survive on
alone. NMany guides already routinely supplement their income with commercial fishime.

Part of the issue s simple economics 1 that the number of tourists visiting the
Placencia area dictates demand for tour guides. Already fishers suggest that there are
more tour gurdes than the demand warrants. Hurricane Iris destroyed much of the
infrastructure that supported tourism in Placencia. There has been no market study
undertaken to evaluate it the vidlage economy could handle more tour guides. TNC has
not produced a comprehensive plan for the costs of mvestment i not only establishing.
but then also building and mamtainme a tour gurding business. Often a foan s required.
or capital is acquired through commercial tishing. It there 1s not enough guiding business.
then mcreased fishing eftort is the most viable means to ensure payment of a loan and

other iving expenses.
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No evaluation was undertaken to establish it training more towr guides would actually
reduce fishing efforts at the SPAGs.” Many of the hard-core fishers who use Gladden the
most imtensively are not interested in becoming tour guides. Others who use the area are
already tour guiding but tish at Gladden in the spring for a variety of reasons: to
supplement therr income when there are few tourists: to maintain relationships, social
status. or Jong-standing traditions: and for personal enjoyment.

Moreover. if or when the number of tourists traveling to Placencia icreases and
provides the income for more traimed tour guides, this may exceed the carryimg capacity
of the protected areas. compromising the conservation objectives that motnvated their
tratning to begin with. Ata community consultation on GMSR s management plan. TNC
researchers suggested that even eco-tourism activities must be limited ~in such a fragife
arca”. TON's management plan for GSMR restricts the number and size of boats. and the
number of divers in the water with whale sharks. already limiting the potential for this
stenificant tourist attraction to generate income for local guides trained as part of the
aforementioned TNC-funded dive master training project.

For both cconomic and cultural reasons. turning Placencia fishers imto tour guides is
unlikely to stop them from fishing for etther subsistence or commercial purposes. In fact.
reducing local fishing pressure 1s unlikely to halt the dechine of the stock. particularly
given fishers™ observations that local harvesting is already waning. Gladden’s stock

decline has yet to be scientifically or otherwise causally connected to local tishing

Pinbike Tishvin the SPAGS, PNC has notidentitied lobster and conch as betng i need of protection. despite
i inareasing tate of harvest that is demonstrably depletnng stocks of these manne resaurces tlPomeroy and
Ceoetze 20030,
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practices alone. though TNC was sponsoring research on the matter prior to a major
change in research personnel in 2004 (Hey man. et al 2001). Indeed. it has not been
definitively attributed to overfishing by any user eroup. The unknown factor of land-
based pollution 1s a potential contributor mn the minds of fishers. and research that
explores its impact on SPAGs is important. too. ™

In this scenario, local fishers appear as anonymous “resouree users’ being
“participated” in conservation projects that are based on abstracted constructions of global
ecological problems. The resulting planned interventions target human behaviour ina
manner that affects people’s social realities. Problems and solutions are detined (a)
without taking mto account the wider political environment: (b) away from local setrings.
needs, agendas: t¢) in the absence of focal expertise regarding the target environment: (d)
without refevant social or economic studies: and (e) without a sutficient understanding of
local people’s ontological relationship to the resources to be conserved. Despite this.
TNC has led efforts to protect SPAGs 1n Gladden. It has generated planned mteryventions
and offered them in the form of “technical assistance™ to FON staft who are preparing a
management plan for GSMR. the tunding for which will come primartty trom NGO,

The conservation viston for Belize that redetines SPAGs from tishing grounds to
protected arcas and aims to turn local fishers mto tour guides has had several addinonal
unintended outcomes. In Placencia. the closure of the winter grouper aggregations., and
the increasing possibility of a similar ban on the spring snapper SPAGs. 1s affecting the

social reality of “recipients” m ways very simlar to development's depohiticizing

" For fisherss sich research is crucial ©o garmimg the support of Trshers in reducme therr Dam ostire acti ities

1 tiese areas
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“mstrument effects™ as Ferguson tdentified (1990:255). On the one hand. it further
entends the power ot the state in fishers” lives by creating a bureaucracy . albeit a local
NGO. that has a growing capacity to dictate where and how local people may pursue their
traditional livelihoods. This affects the cultural traditions. social obligations. and survival
needs assocrated with fishing SPAGs in Placencia. Second. it denies the polities of state
corruption, inter-state relations, and the unequal distribution of material wealth that are
imherendy related to ecological degradation locally, nationally. and globally . In

tdentify g particular threats and not others, the problem of SPAG degradaton becomes a
technical ssue best solved by CNGOs applying their technical expertise through
scientific research and traming programs that modify local human mteractions with the
threatenced eco-target. This occurs without critically examining or distupting «
problematic wider pohitical and economic context.

This approach. in turn, presents a serious challenge to ensuring the mutually desired
protection of the SPAGs at Gladden Spit. [t serves to alienate tishers. whose voluntary
compliance with MPA regulations that restrict therr activities is critical to successtul
conservation efforts. As it stands, many fishers in Placencia teel disconnected from
CNGO~. do not trust them. and are reluctant to actively participate i conseryation
acuons that they feel disregard their needs. This is so despite ther statements suggesting
that they would cooperate with conservation programs that did not seriously disadvantage
them. Fishers” skepticism compromises FONS etforts to effectively co-manage GSMR
accordance with donor agendas while meeting its stated objective respectng the needs of

the communities it represents. As much previous research has shown. conflict among
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stakeholders is a serious rimpediment to establishing effective resource management that
is both ecologically and socially responsive (Osherenko 1988: Pinkerton 1989a: Berkes.,

et al 1991 Goetze 1998 Buckles 1999).

Conclusion

The mterpretive conflict between TNC and Placencian fishers concerning Gladden's
conservation problem and its solution exemplifies a locally -driven discursive challenge to
the dominant conservation problematic. By countering TNCs construction of the
consenvation problem and solution at Gladden’s SPAGs. Placencian fishers are engacimg
the external production of a ~global™ conservation problem. and re-framimg it through a
local interpretive lens that takes TNC's discursive constructions and evaluates their
veracity on different epistemological terms. Rather than passively incorporating these
productions, resource users i Placencia are asserting their own relationship with "nature’
and forwardimg an alternate interpretive vision of the problem and s solution that
favours Tocal agendas and interests.

The debate points to a discursive struggle over the future of Gladden Spit. Both actors
legitimate their respective interpretations of the situation at Gladden by referring to then
own imterests and a pressing need to ensure mutually contested visions of surnvival. This
reflects @ more tundamental dispute over who has the “right’, the legitimate capacity . to
define the relationship between humans and nature in GSMR. It also underscores the

tension between global and local knowledge. needs. interests and agendas in terms of
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which will dictate the direction of conservation in the area.'' These competing discourses
suggest a need to consider what fishers are being asked to give up in the name of

conservation at Gladden. That there may be social and cultural sienificance attached to
fishers™ chosen lifewavs, and political contexts of action and constraint. appeai to bear

fimited constderation within interventions that seek to alter them in the pursuit of a vision

ol conservation that is framed trom the beginning in global terms

CATThe thine of s research, the matier of Bishing aceess 1o GSMR was st an unesoly ed tssie
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CHAPTER EIGHT
Conservation, Co-Management and the Evolution of Local Power Relations
“Fishers recognize the need 1o work cooperativelvawith otlier stakeholders and the need
10 citgage in co-mandgement.” Vineent Gillette — Director. Belizean Fishiermen's
Cooperative Association

“The concept of co-management has abvavs existed in communities liere. especially
anmong jishiermen.” Lindsay Garbuit — Exccutive Direcior, Friends of Nature

“Bur it it wasn’t co-management it vwould have been management by Fisheries... They

are what vou call the legoslaiive bodvy, they make the liswes and they pass them. Whether
vou fthe oy not. thar's the law.” Brian Younge — Chair, Friends of Nature

Introduction

On many CNGO websites, a key element of executing conservation action lies in
butlding Tocal “partnerships™. In Belize. as elsewhere. co-management is an increasingly
popular means by which CNGOs pair with governments. local NGOs, and “resource
tsers osuch as fishers. Through co-management arrangements, small focal NGOs gain
ctate-sanctioned legal authority to undertake daily management responsibilities for
particular mutually identitied resources (e.g.. spectes, habitats. protected arcasi. N major
component of these NGOs™ mandates is the development and implementation of
management plans, a process facilitated by the “technical assistance” and financial
support of myriad CNGOs. Partnered with CNGOs. who act as donors and advisors in
planning and implementing MPA management strategies. local NGOs become a key

institutional means through which the globalized conservation problematic operates at the

Foraomote i-depth discussion of co-management theory and its practice 1 Belizeo see Chapter Four
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focal Tevel. Scientitically defined ecological “problems™ are ty prealhy “solved™ mn part. via
local projects that are implemented through local co-managing partners Irke FON. AN
such. these “community-based” institutions provide the means to deliver CNGOS’
powerful discursive constructions that beget tangible outcomes atfecting the lives of
people in “local partner” communities. In addition, Chapter Seven revealed how
conseryvaton-driven co-management has the capacity to expand the manageral power of
the state. while introducing the discursive power of the global framework described i
Chapter Sin to arca villages through the CNGO staft working on conservation projects
with focal NGOs. Fishers™ own counter-discourses showed that CNGO visions do not go
uncontested.

Like other joint management institutions, FON 1s inevitably positioned at the nexus ot
powertul elobal. national. and local actors. In general. local co-managing NGOs are faced
with the task of deploving resource governance responsibilities in a manner consistent
with the need to address various conservation problems. The management mitiatives that
are developed as part of this process should ideally engender the voluntary compliance of
local users. tor they wield the power to disobey management regulations. which can be
costlv. and sometimes tatal. to conservation efforts (Chernier. et al 1999: Oviedo 1999:
Berkes. etal 2001).

In negotiating these agendas m order to establish cooperative management. it would
be natural to assume, as much criticism does. that local interests become lost under the
regulatory and epistemological imperatives of natonal and global actors. Some

rescarchers have pointed to the ways m which some co-management regimes act as a
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means to local peoples™ co-optation (Kearney 1989: Nadasdy 1999: Neumann 2001
MceConney. et al 2004). On the other hand. among the most common benetits cited i~ the
opportunity for local “empowerment” that co-management presents. largely through
community members’ “participation” in management decisions (Osherenko 1988:
Pinkerton 1989a: Weiner 1991 Usher 1994: Hoekema [995: Stevens 1997a: Gocetze
1998 Weitzner and Borras 1999: Talaue-McManus 1999: Berkes. et al 2001: McConney .
et al 2003b). While these perspectives usetully highlight the emerging debate concerning
the advantages and constraints of co-management. they both mobilize a shared discourse
on empowerment that makes a common assumption: that there is a fack of power on the
part of local users.”

Several intere\ting’questions cmerge from this scenarto. How do local resource users’
perceptions and practices relate to the constructed need for their empowerment? How do
fishers” and CNGOs™ ditfering vistons of MPA management get put into practice?” Are
fishers simply ignored? What effect does CNGO-assisted co-management have upon
fishers” understandings. interests, and resource activities? It the meeting of global and
local agendas results in a contentious power struggle. what role does co-management
play 1 promoting or mitigating the conflict?

This chapter extends the analy sts of the conservation problematic by showing how
ideas of participation and empowerment are part of the discursive framework of
conservation, as they are ot development (see Rahema 1992: Rowlands 1995: Nlichener

1998: NMohan and Stokke 2000), and examining the power relations thut coalesce and

“The term power” 1n this content s used Lo reter o the capaciy of peopletsy to make on share i decisions
on matiers that atfect their interests (Dahl 1982, Olsen 1993
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shitt as a part of FON"s implementation of management strategies in the MPAs " In doing
so. it synthesizes the insights of the previous chapters and extends Ferguson’s critique of
development by analyzing the complex global-focal power dynamics of CNGO
intervention via co-management. It explores the construction of a discourse of local
empowerment and the ways in which FON"s implementation of CNGO-sponsored MPA
management strategres atfects fishers™ control over resource activities. | argue that rather
than simply “empowering” fishers, the process both expands and constrains fishers
options along with that of other actors involved. As “participants” n co-management.
fishers” engage in a well-established practice of considered dectsion-making that
strategically increases or diminishes the control of these local users according to shifting
needs and interests. This implies that understandings of community -based conservation
initiatives such as co-management must consider the process of discursive construction,
and the negotiation, (re)prioritization. and deliberation of interests. all of which are bound

up 1 how community members “participate” in jomnt management institutions,

Critics argoe that the way s mow hich participation is deployed wathin development projects may perpetiate
or obscure uncqudl power relations between communities and external actors ot withim communities
themselves cRahema 1992, Menike 19930 Rowlands 19930 Nichener 1998: Mohan and Stokke 2000,
particepation in this context is co-opted by development agencres. which use the werm wo mmport therr own
ideas und then attribate them te the community . in tarn legitmizing external inten ention, it local
protesteand contributing to the expansion of agencies” control. Far from empow erment. the resalt s the
incorporation of community members into the povertul development apparatus (Rahnema 19920 T ane
1993 Gardner and Tewis 19963 Moreoyer, the meanmg of empowerment s externally pre-detimed. so
participation takes place on terms as understood by ouatsiders and 15 not really open o local views,
consequenthy At has o disempowering etfect by mashing orvalidaing ousiders” predetermmed decisions
converning the means and goals of development mtery entions (Rahnema 1991, 1992 Nenthe 1993,
Gardner and T ewis 1996,
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FON Co-Management, ‘Participation’, and Discourses of Local ‘Empowerment’
For the government of Belize. co-management has less to do with promoting
participation that “empowers” local users by giving them a determinative role in resource
management decisions. and more with capitalizing on the economic input from CNGO
donors m managing valuable national resources (Azueta 2000: McConney. et al 2003b).
For their part. CNGOs working in Belize broadly endorse the participation of resource
users as a part ot the process of building partnerships with local people in order to secure
their support tor conservation projects. The website for Conservation International asserts
that, “conservation cannot succeed without the support of local people™ (http: www.
conservauon.orgxp CIWEB strategies ). and The Nature Conservancy site page titled.
“Our Partners™ contends that “effective conservation cannot be achieved unless the
people who live and rely on those lands are an itegral part of the conservation process”
(http: www nature.org’partners. partnership art 1430 1. html). For World Wildhfe Fund.
community participation is a critical factor necessary 10 assuring project success
(http:  worldwildlife.org bsp publications africa brome participation.pdt). As has been
observed elsewhere. such partnering 1s typically encouraged by CNGOs as a way to
better adyvance their global strategies and implement local conservation activities
(Dasmann 1991 Schwartzmann et al. 2000: Brockington 2002: Adams 2004: Forsyth
2004, For both the state and these transnational CNGOs. the central purpose of
community members” participation is to meet the goal of effective resource management
for cither economic or ecological purposes. Empowering local users 1~ a distant second. (f

mentioned at all.
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Nevertheless, the empowerment capacity of participatory resource management
regimes has been actively promoted in Belize by some transnational organizations
targeting the small NGOs involved in MPA co-management. In a 2001 workshop on co-
management held in Belize, a programme officer for a U.S.-based NGO spoke on the
importance of co-management. Among four key elements. she noted that. through
participation. successtul co-management builds community capacity to “practice good.
long-term decision-making™ that, in turn. results in “community empowerment” (TASTE
2001:26). .\ Caribbean Conservation Association report on its Coastal Co-Nanagement
Guidelines Project asserts that, “to act as incentives, benefits of co-management must
outweigh costs™ and 1t fists “increases empowerment as one of these benetits
(McConney et al 2003b:18)." The report defines empowerment as “having the power and
responsibility to do something: the ability of a person or a group of people to control or to
have an input into decisions that affect their livelihoods™ (McConney et al 2003b:52). It
connects this deciston-making control to “the extent to which stakeholders. other than the
government authority. have power to make decisions on their own™ (McConney et al
2003b:20-7). Achieving local empowerment through co-management is also defimed m
economic as well as legal terms. In its Good Practice Gude, the Centre for Development
Studies (2000). which supported the Guidelines project, links successtul co-management

to the process of poverty eradication and alleviation through community empowerment.

CTs project (2001-2003) was undertahen by the Carihbean Consers ation Assocration, e University ol
the West Indies. Centre for Resource Management and Fnvironmental Studics, and Narme Resotices
Assessment Group Tid Towas funded Iy the UK Department for International Dey elopment. Lhe aun of
the project swas “to ensure that inteetated coastal management in the Caribbean s done 1 a way that
ivehes and benefits those who depend on the resources of coastal areas, especiadls where there s poverts
Lhe purose was o understand the conditions sequired tor establishing and sustaining successtul co
management of coastal resources in the Curtbbean™ OVeConney etal 20030:-4)
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which is associated with giving the poor an opportunity to be participate in resource
management. With the best of intentions. the terms by which a homogenous process of
empowerment takes place is defined by institutions external to the diverse communitics
living in the different areas in which conservation via co-management will take place. a
process that has been similarly observed within “participatory” development processes
(sce Rahnema 1991, 1992: Menike 19932 Gardner and Lewis 1996).

[deas about empowering community members through their participation in co-
management are not just expressed by transnational organizations. Accordimng to FON
staft and Board members I interviewed. the goal of local empowerment through co-
management is highly valued by FON_ who note thts position is implicit i its motto:
“Protecting our natural resources through developing our human resources.” The
organization prides itself, and is hailed by others, as being “truly community -based™.
being locally representative. and making consistent use of participatory methods such as
community consultations to integrate community interests mnto its work.”

FON"S iterest in promoting empowerment in the communities 1t represents was clear
at the Caribbean Coastal Co-NManagement Guidelines Project Workshop n May 2003
Belize City. Discussing the FON case study . the ssue of local empowerment was raised

as @ key part of the co-management process.” A general presentation on co-managenment

Several mntormants (zovernment representatives, FON stalt und Board members. other co managme NGO
staly commented on the “truly communiy -based™ nature of FON as an organizauon that grews ot of
community member etiorts and continued to actively engage invillage consultations were commonplace
dutime nterviews with statt members of several CNGOs and coastal managers in Belize
" FON was one oF four Gise studies featured as purt of the project. which was bemg used to evalnate the
diversty of co-management options that may be used under the varying conditions throughout the
Canbbeun region Project statf also supported the implementation of these co-management " pilot projects’
through tramimg workshops,
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noted that among the “forces driving co-management™ in the Caribbean was the
“empowerment of civil society i governance” (CCA UWI'MRAG 2003:42). Another
presentation evaluating the status of FON co-management suggested that among the
“priority actions” for FON to create the conditions for successtul co-management was
“the increased empowerment of stakeholders™ (ibid:37).

The idea of how to “empower the community™ was enthusiastically debated at length
by facilitators. FON statt. and FON Board members. It was agreed that the path to such
empowerment was through participation, which involved access to management deciston-
making. involvement in management activities. and active representation within a co-
management regime. FON staff agreed with one workshop facilitator that there was a
need for ~a trickle down of government decision-making power to [community |
stakeholders™.

[rurthermore. as the session progressed, the unspoken understanding framing the
discussion suggested that resource users in the FON arcas had limited power themsclves
prior to co-management: workshop participants unanimously agreed that one ot the
central benefits of co-management was that it could empower community stakeholders
such as fishers.

The concomitant notion that co-management can tunction to fitl this vacuum
discursively constructs local stakeholders such as fishers as generally “powerless™ and
posits co-management as the “solution” to this “problem’. The discussion did not
reference fishers™ expressions of feeling powerfess i relation to a particular issue. but

instead suggested this was a general state of being that needed to be actively changed.
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In the discourse on empowerment. conceptually. power is bemg discussed as a thing
that people either have or do not have. In doing so. the discourse creates an opportunity in
which these mstitutions become the means to “empower the powerless™. Good intentions
aside. this discursive framework misrepresents the situation. and has unforeseen effects.
As my interviews with fishers revealed. co-management relates to a pre-existent contest
of power relations, a dynamic. complex, fluid process in which actors assert and
constantly (rejnegotiate competing and complementary sets of interests which reflect a
diverse variety of needs.

The rest of this chapter examines the historical and more recent way s in which these
resource users asserted control prior to FON{ and how they have accessed new torms of
leverage through co-management. It suggests that one outcome untoreseen by either
progenitors or critics of empowerment discourse is the manner in which fishers feel their
cnisting level of intluence is changed. simultaneously mcereased and compromised.

through their participation in FON co-management.

Power Players: Fishers and Their Influence

Prior to the negotiation of FON's co-management agreements. fishers were
developing and forwarding their control as active decision-makers in accessing the
resources upon which their incomes rely, targely through a system of nationally -linked
local cooperatives. Palacio describes how the Tocal fishing cooperative has ong acted a~
mechanism for asserting fishers™ interests: “In the South. only the Placencia Producers
Cooperative Society Ltd. provides organizational support to community members going

back for forty years.” (2001:46). Many fishers noted how historically. the Placencia
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Cooperative allowed fishers to gain control over the marketing of tocally harvested
marine products. Since its inception in 1962, the member-run Cooperative has provided a
variety of services to tishers. facilitating the purchase of equipment that they could not
otherwise afford. providing additional income through profit-sharing and presenting their
interests nationally. Key identifies the creation ot the Placencia Cooperative as a
signtficant element of fishers™ “political activity™ that meant they “were now able to take
complete control of fishing in the village...with the industry in the fishermen’s hands.,
they were able to fight against quotas and extend seasonal limits for the high valued
tems™ (Key 2002:9). Indeed. the cooperative system in Belize affords significant
political feverage for fishers at the national fevel as well:

The Belize Fishermen’s Cooperatives emerged in the 1960s. some two decades
before Belize achieved political independence. as a mass moyvement that had
wiestled lobster processing and exporting rights from foreign monopolists.
accused of exploiting the local producers through exploitative producer prices...
Its umbrella organization, the Belize Fishermen Cooperative Assoctation (BFCA)
formed by representatives of the member organizations since 1970, uses the
defense of this privilege-turned right of monopoly over the processing and
exporting of fobsters. and later on, ot conch. as a rallying point for unity against
any imagined or real threat trom both internal and external sources... The
organizational strength of the movement is primarily dependent on the defense of
this monopolistic right: their economic strength is derived from the lucrativ e trade
in lobster and conch products. This significantly enhances ther independence and
reduces their dependence on government largesse. The BFCA operates from a
position of both pohitical and economic strength. and has been successtul
warding off any attempts to deprive the members of therr hard won rights. ..
Through the BECAL the member cooperatives have the ability ot bargaiming for
concessions from governments. and are able to mfluence decision-making through
dialogue. lobbying, negotiations and effective use of their membership on the
National Fisheries Advisory Board (Brown 2004:1).

Brown contends that the cooperative system in Belize is an example of power-sharmg

between local and national actors in which local actors are able (o etfectively assert therr
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interests vis-a-vis those of the state: “This is a classic case ot a dynamic partnership
between a resource appropriation organization and government functionaries in
management relationships. in which the scale of strength and influence seems to wetgh
favour of the former™ (ibid:2). He 1s not alone in his observation of the considerable
feverage of Belize's fishing cooperatives. In their study of the Fishertes Advisory Board
(FABJ, McConney, Mahon, and Pomeroy describe the Board as ~a powertul force 1n
fisheries development since its establishment along with the Fisheries Department in
19657 and note that “fisheries cooperatives exercise considerable power i and through
the FAB™ (2003a:0). During their research. they observed. “fishing cooperatives had easy
access 10 Ministers.” and representatives of the Belize Fishermen Cooperatives
Assoctation (BECA) were noted several times as having meetings with the Minister
directly in order to press their perspective on issues currently before the FAB. (ibid:51).
This prompted them to conclude. “the power exerted by fishing industry stakeholders and
the types of decisions that the body has taken causes [the Fisheries Advisory Boaird]| to
exhibit characteristics of collaborative management on particular issues™ (ibid:56).
Perhaps because of their experience with cooperatives. fishers in Placencia expressed
awell-developed sense of control in relation to management activities in the MPAN most
commonly referring to an understanding between FON staft and fishers that decisions
regarding regulations restricting tishers™ access depend on fishers™ approval tf they are to
be successtully mplemented. This perspective is echoed in the statements made by two
well-respected fishers in the village. At a tisheries conference in 2002, Carleton Y oung.

St FON's Board representative for fishers. asserted. "FON doesn’t make the rules fou
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Gladden Spit Marime Reserve. the fishermen do. I am on the Board of Directors. and |
represent the fishermen there. So. FON is working wir/i the fishermen. We work together
in the management of Gladden.™ During an interview, he noted that he had been mvolved
with FON since the time Laughing Bird Caye was being forwarded for park status. Te
said he had to “voice his opinion™ at that time because a six-mile radius was origimally
proposed: “And I tell them. "Hell no. man!™ When [ knew about that was when it had
already become faw ... I said. " That cannot work, that's too much. You're taking u// the
conch ground from the fishermen. that thing will have to reduce™. And we got to reduce it
to one mile.” Lennox Leslie described fishers™ relattonship with FON: “They don’t hide
nothing from us. Cause they gotta get our views to make them do something. right”” They
don "t do it to fit their own time. therr own rules. They can make rules, but they contact
the fishermen before they make the rules. It 1t is ok for them to do it or not.” He later
added. "It's because we're Iike, as we call 1t. the designated fishermen to an arca. S0
anything they want to find out. they come to us. You know, like we have five brothers
among us and uncles and cousis...we are the ones they come fook tor to get a hittle
feedback from.” Voicig a sentiment often forwarded durmg informal discussions with
other tishers. he commented. "Because fishermen. you get them agcainst you. and that's
i

Together with an awareness ot the leverage they hold, which is based in part on the
well-established power of the cooperatives. and in part on the need tor their compliance
with resource regulations, fishers also told of experiences in which they did feel a sense

of powerlessness. For the most part. fishers expressed a sense of being helpless in two
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key arcas directly affecting therr needs and interests. Lirst. the CNGO-sponsored closure
of the arca’s winter grouper spawning aggre gations. and the ongoing etforts of CNGO
researchers to extend the closure to the spring snapper aggregations. critical fishing
grounds for fishers during the waning of the lobster and tourist season. Laurence Leslie
told how “the others who were out there experimenting because they wanted us to come
o a full closure... They tricked us daughs). all of us. What they told us. right. was that
they didn’t think to harm us... And then the thing was turning around the otfier way .10
close it Recommendations were going in. you know . and it was hurtful to us.” Secondly.
fishers suggested that they felt powerless when faced with the government's lack of
enforcement. allowing illegal fishing to continue. endangering the tish stocks that
Belizean fishers depend upon for their livelihoods. When asked what they did when they
saw boats fishing illegally, Villa Godtrey. as most others. pointed out that there was
nothing they could do but report it to authorities:

Nothing. Y ou can’t do nothing. Sometimes you tell them. but they don’t listen to

you... Sometimes they hide out and then come out and tish at meght. They have

bigeer engines. so they can run...and they clean the fish right on the banks. <o

you geta lot of sharks. then the sharks take the fish from you. They ve been

coming from long time. many years ago. Since I know myself, they've been

coming across. Well, they still come. but the government now tries to cateh them.

Butit's hard, you know?
In their experience. those with the authority to act against poaching do not use it
effectively. Carlton Young. Sr. conveyed this teeling well, exclaiming “You know 1t's
hard for vou to go out there and 1o see somebody taking maybe lobster during the closed

season, and you can’t do anything about it!™ A< noted in the last chapter. he also noted

the use of ineffective deterrents when offenders are caught:
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And we were a voice of discontent about these people tishing out there and they

had asked that it we could try and help the government to do something. Brian got

some police and they camp at my island and betore day light they went down by

Silk Caye and went outside the reet and wait on them. And they saw them

conung. Like at four o’clock in the morning and they just start chasing them.

They cateh the tirst one and took away his tank. And they catch the other one and

took away the tank...three of them got away. But they brought in five and to our

surprise. the government gave them back their boats! You know . so you put your

lite on the line to try to protect the area and they turn around and give it back to

the people!
In light of such events, Tony Eiley suggested, “Well. that Belizean style. "We're gonna
do this. and were gonna do this.” and that's it and you can’t do shit about it. And then
neat thing you know, you got everybody upset...they shove it down your throat, and that
i> not fair. That's the nature ot this country that’s how they do things here.” This
dynamic needs to be challenged. he argued: “Nobody comes to talk to us about it. This
poor reef has been hammered. It's time for somebody to do something. That's why T say
Friends of Nature has to do something.” Interestingly. other fishers also pointed to TON
a~ the means to mitigating contexts in which they felt their ability to meet their central
needs was challenged by forces beyond their control.

In sum. rather than being devord of power as empowerment discourse suggests. in
their own discourse. Placencian fishers situate themselves as bemg influential vis-a-vis
some actors, and less so in other relations. As such. they teel they are least effective when

dealig with problems that are the responsibility of national and transnational actors. In

these scenarios, fishers suggested that FON was proving a usetul partner.
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Of Giving and Taking: FON and Fishers’ Interests

Though fishers did not express a generalized sense of being powerless as imphed by
an empowerment discourse that constructs them as such, they did note that they benefit
from the ueve forpis of control that FON's co-management arrangements have introduced
for managing protected areas. The idea that their control was enhanced through FON was
suggested by several fishers during interviews. Most often this shitt was observed in
relation to illegal tishing and the restriction of fishing i the Gladden Spit area. matters of
key concern but over which they themselves have little influence. Having defined the
problem ditterently than CNGOs. their solution ditfers accordingly: in these areas in
which they have less leverage, participating in FON co-management provides the means
to augment fishers™ control.

Though Villa Godfrey had never heard of the term co-management, he knows that
FON works along with government. and he thinks this is good. “because government is.
they re the sole people that make the faw, you see”? You have to work with them™. He
believes that 1t is beneficial that government is working with FON. When asked why he
thought this. he said that FON “get to us. they get to we. and then they go to government
and tell government what they hear from us. So. the three of us are involved. you see?
The government. the people and everything.”™ He thinks this 1s a better system for the
tishers than before IFON when they had only the Cooperative or therr local elected
representative to deal with issues related to protected areas and other specific issues
atfecting local fishing activities. With FON. he said. “we tell them what we want and

then they tell government... The area representative is good, too, but we don't see him
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often cause they have a lot of other villages to take care of. too™. Carlton Y oung. Sr. also
suggested that FON co-management has been a usetul development for area fishers: "It s
because you have a voice in what will be done in /it |protected| area. mstead ot the
covernment coming and telling you. “Well, you should do 7/1is. and y ou should do 7/1ar
and shouldn’t do 1/1is.” you know 2 We live fiere. We are in an out of that area ¢very day.
so we know what should be done there. So that's why | think 1t will work.”

Laurcnce Leshie acknowledges the fact that FON is better situated to assert fishers’
interests in certain cases: “They have more power to do certain things for us. Because out
here was to be closed. too, I understand. But they can’t close it because 1t was controlled
out here by Friends. So. I'm glad for that because it was destined to be closed.”™ His
brother. Lennox also called attention to the fact that the government has not closed
Gladden™s spring aggregations as proposed by The Nature Conservancy. and uscd this an
example of how FON has proved a powertul ally to fishers in this regard:

They don"t want to be putting away. They say that they are there to help the

fisherman and that's what they re trying to do. Actually 1 give them a big

applause because they fight for us to hold that place still open. As T said the guy at

First wanted to close 1t down. But they are the ones who really fight to keep it

open. And they 're going to manage it. that's why they fight. And they pulled

through with it. Y ou know 1t's very good that you can have some fishing there.

As a FON Board of Directors member representing tishers. Carlton Young. Sr. explaed
FON's position on the proposal to permanently ban fishing in GSMR:

The Nature Conservancy wanted to close 1t entirely! No fishing at all. But we Jon

the FON Board| are saying “No. we cannot just take it away from the tishermen’.

Eventually if the population starts dwindling. it might come to that. But we say.

Y ou cannot do that right now’. Then what will the fishermen who depend on that

tor their livelihood. what will they do? ... But like I'say if the stock is depleting.
then we will have to let the fishermen know that this is the case and we will try to

@]
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find some other way of livelthood for you... But you can’t do it just like that, say
“You fished there last year and this year you can’t fish.” No.”

Bemyg both an active tisher and a member lends Mr. Young a untque perspective
concerning the implications of FON co-management for fishers:

This co-management it helps us have a voice in what 1s going on i the reserve.
you know? And 1 don’t think we'll have a problem with it because [FON Chair|
Brian [Young| was a fisherman, |FON Executive Director| Lindsay [Garbutt]| was
a tisherman. T am a fisherman, and we are on the Board. So. we will do evervthing
possible to. you know — although we are thinking about — we know it's a reserve,
and we know what can happen. and we will have to take a little away trom the
tishermen. but we are not intending to take that much. If we take, we're going to
eive back something. And I think most of the fishermen understand that. That it’s
not like what it was ten. fifteen years ago. So there has to be some kind of
restriction. Like probably take away some of your, your — [ wouldn™t say your
rights. but take away a hittle bit of production away from you because you will be
limited to maybe catching so much tish, or you will be limited to only a few —
which we are thinking about — may be ten or twelve boats to fish i the area for
this coming season, and things like that. But they are not up in arms about it
because they know that something has to happen.”™

Not only do they know that “something™ must happen. the “hard-core™ fishers who most
heavily depend on the SPAGs are actively defining what that should be through FON. At
an FON consultation in Placencia on the management plan for GSMR. the matter of how
to control fishing ol the spring aggregations so as to minimize its impact on them was
discussed at length. Restrictions such as limiting fishing to the dozen hard-core fishers
were suggested. Then, these fishers themselves proposed a compromise that saw them
offering a significant concession. As Mr. Y oung dexscribes:

L.tke when they were talking about this groups and the limiting of the tishing

boats. one tisherman came right up and said. “Well you know what? We are

giving up the tull moon in the month of June for fishing™. And they weren't

thinking about that. He said. *We are saying that we are not going to fish on the

full moon in June’. So. that’s a contribution from the fishermen. and we weren’t

thinking about that. They said. “We will not catch any grouper and we will give
up the full moon 1 June’.
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Oftermg to give up tishing the winter aggregations and one ot three months in which they
tradivonally fish those in the spring reflects a well-established approach to navigating the
power relations of which tishers have long been a part. It demonstrated fishers™ strategy
for negotiating the powertul interests of CNGOs m an attempt to mamntain their access to
the highly valued fishing grounds at Gladden.

Mr.o Y oung then went on to describe how FON has used its access to substantial
capital in making an etfort to “give back™ to fishers. He uses the example of
compensating them for the loss of their camping grounds at Silk Cayes when Gladden
Spit was declared a protected area:

Welll tor one like T mentioned. the Buttonwood Caye. They gave that back to the.
you knnow. they bought it and gave 1t to the fishermen... [ guess that i any other
area that we see 1t possible that we can give back something to the community or
to the fishermen. it will be done. And I think this is one of the things why I say

that most of the fishermen are not too up in arms against the things that are done.

He later added:

Here in Placencia, we can see the benefit that we will get tfrom this reserve. Asa
matter of fact. Friends of Nature is working for the fishermen. because they are
getting a caye for the fishermen. That island would have been taken away. and
then they would have nowhere to camp. And that's a traditional camping ground
for the tishermen all through the year. They use that island to camp. to fish in the
Gladden Spit reserve and do lobster fishing and things. They would have had
nowhere to go. So. I think that's a feather in the cap for Friends ot Nature.

Like Lennox Leslie, fishers tended to agree with Mr. Young's assessment of FON's
efforts in this regard:

Friends of Nature what they 've done for us is very good. Try to seck tor the
fishermen. Cause an example that happened lately. I didn t know about it but a
couple of days ago I just got the word about 1t that they buy Buttonwood Caye.
the caye where we go and stay. that they ' ve had that held down for a while. You
Anow they try to buy that. finish that. so they can get a place where the fishermen
can go.
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When asked how he and other fishers felt about no longer being able to camp at the Silk
Cayes. now protected as part of GSMR. he answered:

Well. vou don’t, you really don’t press. It's something you're used to and

suddenly it stops. Cause it Friends of Nature didn’t do that, and they sell itout. |

don’t want to say the word but. to foreigners, you probably have a little spot there.

you know, free no more agarn. So now you can go to Buttonwood and sit there

and do whatever you want and just follow the rules they say and that's that. You

have that caye to go and relax.
Again, as Lennox's words suggest, fishers realize that the new leverage they cain through
FON may necessarily involve restricting the exercise of their existing control i terms ot
the decisions they make as harvesters. Discursively they position therr partnership with
FON as one in which. as in their relations with state management agencies. there are
trade-offs. Moving beyond the matter of empowerment. in fishers™ discourse.
“participating” in FON co-management results in both gains and losses of control. W hile
Gladden remains open to fishing the spring spawning aggregations. the winter SPAGs
have been given up. With the loss of the tiny Silk Cayes as a camping ground near
Gladden. fishers gamed permanent access to the larger Buttonwood Caye nearby . long
used for the same purpose.

The process of strategically conceding a measure of control in one arca in order to
augnent it m another also takes place in relation to FON's enforcement activities that aim

to reduce tllegal trshing in and around ts NIPAS Many tishers pomted to the increased

presence of FON rangers as a significant deterrent to iflegal activities continuing in the
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area. Carlton Young. Sr. said that FON co-management has been a good thing tor fishers
because of the regularity of patrols that it has undertaken:
It kind of takes some of the weight oft the fishermen knowing that we have
people doing patrotling in the area. That we know for sure now that they will be
scared to come back. As a matter of fact they have recently apprehended one of
these same tishing boats trom Honduras... They won’t ease them now. becausc
they know now that the fishermen will get on the radio or write them up n the
newspapers so they won’t do that any more.”
Oftentimes they were quick to add that this includes any illegal activities in which local
arca fishers may choose to engage. As Villa Godtrey said. “Well. they bring people toomn
if they catch you domg illegal things out there. They bring you in there.” Lennoy Leshie
told how FON has “the power to do their own stutf out there... Like they ve got the
power to do things out there, to patrol. and if |a local fisher]| see them in the arca [he's|
definitely not going to do the things [he| shouldn™t do. So their presence is still better
- tham nothing at all.™ He contends that the benefit of the increased presence of patrols.
though imposing a new level of restriction on fishers” own decision-making behaviour.
will ultimately wield results that are of greater value to him as a fisher:
[FON"s] eetting bigger and bigger. Cause they have rangers that say you can’t go
there and take out what you're not supposed to take. Well. it happens all over the
world. but sometimes it difficult because some people wait until the people leave
from there, take out their lobster, and go again. But now theyre policing the area
so you can't do nothing ke that again. So everything's coming back in a big
abundance.

Over tme and through more discussion with tishers, it became clear that they understood

and caretully considered the concessions that were involved it FON is to effectively

Prior o FON faunching its own ettorts. pattols by the Fisheries Department were sparadic. which
contributed i large part to their meftectiveness tsee Chapter Sevens.
T observing that they won’tease them now "M e Y oung s suggesting that. onee apprehended. ilicaul
fishers wilt no fonger be shown the lenteney they expenenced in thie past,
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reduce foreign poaching of “their™ fishing grounds. Laurence Leslie explained fishers’
reactions to FON's proposal tfor better deahing with the matter of illegal fishing by
establishing regulations banning night fishing. In support of this. he told how “the
fishermen have said we would give up night time so they could go out and patrol and
arrest anybody tishing in the water at ntght™. Though fishing at night was never a
common event in Placencia. fishers know that it 1s a good time to fish the aggregations at
Gladden because the fish bite more at night, so 1t was an option that was occasionally
capitatized upon in times of need. He then mentioned one FON ranger in particular. who
he thinks is performing his duties well. and added with a laugh. “so. I'm relying on him
to do his job™.

Fishers™ discourse constructs the process of participating in FON co-management i a
manuner that highlights both the opportunities and restrictions that FON's conservation
activities may present fishers within the scope of existing power refations and agendas. It
suggests both that they are aware of their positioning within this power dy namic. which s
strongly mfluenced by sponsoring CNGOs. and that they operate within it accordingly in
ways that assert their needs, knowledge. and interests while recognizing the necessity of
restrictions. Instead of defining their engagement with the co-management process as the
solution 1 the problem of their powerlessness. fishers™ discourse frames therr partnership
with FON as one that can both bring and take away as it relates to their control as local

FesOuUree tsers.
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The Power Dynamics of Co-Management: Fishers, FON, and Conservation
Intervention

In light of fishers”™ statements regarding their interaction with FONO1t s usetul to re-
visit clarms that co-management can empower local users involved in community -based
natural resources management. Is empowerment perceived as a benefit brought by
outside CNGOs, or by FON? Does it merely or predominantly advance CNGO or
government intervention i Placencia? The perspectives offered by fishers indicate that
what FON actually “does™ to or for fishers is more complex than these questions tmply.
Fishers™ discourse underscores the tact that empowerment does not singularly come trom
above. It requires that the analysis move past the “who empowers or co-opts™ view of
participations” power-sharing function to see how co-management engages and
transforms the power dynamics in which tishers are involved. This approach would tocus
on the ways in which co-management impacts the power relations among local. national
and global actors. exploring the shitts that transpire as a result.

Like many local-level resource management institutions. FON is the tocus of multiple
assertions of control. The key actors and their predominant expressions of power as they
relate to the operation of FON co-management are: the state (legal power. CNGO donors
(economic power). local users (power of non-compliance). and FON (regulatory power.
Empowering fishers in this co-management scenario would involyve maintaining. as well
as enhancing. their existing ability to assert their interests and authority in refation to the
state. and also i relation to CNGO-. either of whom may retract the leverage they share
with FON (legal authority to manage. economic support for activities) at any time. As per

the terms of reference of FON's co-management agreements, the Minister may de-declare
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an arca protected at any time. Sinularly. donors may simply retuse to grant tunding tor
project applications. Fishers. likewise, may choose not to comply with management
regulations. Even with regular patrols. the area is of sutficient size and the fishers possess
sufticient know ledge and skill to pursue harvesting activities within the protected areas in
a manner that would significantly compromise conservation efforts. All are constrained
from doing so. however. by the very nature of therr interest in FON: each relies on FON
as the means to furthering their respective agendas and obligations with regard to the
marine resources and their socio-political goals.

Though the state has the ultimate statutory authority to designate and revoke
protected area status. it needs FON in order to secure CNGO funding through which the
country '~ MPAs are actually managed. For Belize. protected areas are critical to the
government’s vision of shifting the national economy from agriculture to tourism.
specttfically the eco-tourism activities that capitalizes on Belize™s “pristine” ccology. In
addition. Belize™s government is bound to promoting the protection of its natural
resources by virtue of a debt-for-nature swap it negotiated with the U.S. g¢overnment

Correspondingly. CNGOs need in-country partners with regulatory powers i order to
miobilize their global environmental vision. Like many aid organizations, the general

preference is to transter skills and financial support to community organizations rather

“As mdicated above. in 2001, The Natare Consers aney organized i debi-tor nature sseap i whien the U S
governmient toraay e nearly halt of Belize's debt o the United States Inexchange. the covernment of
Behize agreed 1o protect a designated area ol rainforest, support commuuity eny nonmental orcantzations
and invest i a nationdl protected arcas system Contitbutions rom both TNC and the 10 S Government
atlowed the Toranveness of USD ST 4 nuthion Belize owed o the TS, Forits part. the Goyernment ol
Behize altotted BZD ST 2 mullion o be distributed to various Belizean co-managimg NGOs mcluding
Loledo Institute ton Deyelopment and F v ironment. Programme for Belize. and Behize Audubon societs
Fhe Protected Arcas Consenyation Trust o Belizean foundaton established as an endowment fund (o
manage the country s protected areas. also teceved part of these monies,

219



PhDY Theses - 1O Goetze MM oster = Anthropologes

than governments. In this way. CNGOs need FON to gain access to the management ot
ecological areas that have been identified as in need of protection for the sake of the
global good. Such involvement is critical in demonstrating to their members and
supporters that they are legitimately carrying out their stated agendas: they are working
with focal partners to implement sound conservation actions and, as such. are meeting
their conservation objectives successtully.

Like the state and CNGOs, fishers would like a healthy marine environment. for it
provides the ecological foundation for sufticient species abundance that is necessary tor
them to retain their livelihoods and provide for their families. Itis also the basis tor the
continuation of a litestyle that allow s them to be “on the sea™ Beyond being the lifestyle
of preterence for them. it is the means to tulfilling various social obligations and
practicing certain cultural traditions that are directly linked to particular marine
activities."

As the local co-managing institution. FON must negotiate the agendas and pressures
ol all these actors in developing a management regime for the MPAS. Bemng the site of
such interdependent and dynamic power relationships FON'S role may be described as
that ot a /ilier effect: the organization must negotiate local. state and global actory
competing areas of influence in mobilizing its overarching vision of conserving resources
tor the benefit of local communities. hmplementing various MPA management strategies
as the new focal management authority thus results in the process of either limiting or

extending the control and interests ot these actors,

Lhe socio-cultural significonee of fishing m Placencutis discussed in further detard in Chapter Five
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FON is therefore a catalyst in the extension of the regulatory power ot the state and
the discursive control of CNGOs into the daily lives of fishers. In doing so, co-
management has constrained fishers™ influence. With government approval of its
management plan, FON can enact regulations to create use zones. 1ssue licenses. and
establish user fees. all of which place new restrictions on fishers. CNGOs have
capitalized on this local authority by citing scientific research findings that necessitate
conservation strategies restricting fishers™ access to marine areas and funding training
programs promoting “sustainable” marine activities. The institutionalization ot a local
management regime with a central conservation objective has resulted in the creation of
boundaries that detine no-take marine areas. along with more patrols. This means local
fishers have less choice in where they may harvest and are more likely to be caught 1t
they themselves are fishing tllegally. Fishers™ commonly voiced their sense of being
“kept out” of MPAs that were areas they were once at liberty to use as they desired.

Fishers expressed a sense of FON's economic and regulatory capacity in referring to
[FON as “the company ™. Frshers noted that they could plainly “see the money™ conung
into FON (new trucks. new boats. new staft. ete.) and they were very wary of “what is
being done™ with that money. They were concerned that the benefits of the organization
and of the conservaton measures it implements be extended to them. The level ot
suspicion that fishers feel towards FON is reflective of their experience with
interventionist institutions and their representatives such as Fisheries officers. CNGO

field ~taft. and university researchers who all suggest their activities are for the benetit of
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fishers, though i reality fishers have often sutiered as a result of these “cooperative’
relationships.

FON staft and Board of Directors members are aware of the necd to show users.
particularly fishers, the benefits they can derive from the MPAs and FON's management
of these areas. As a locally-initiated institution. FON has its own relationship with the
people 1t represents. As its motto suggests. its interest in protecting local resources is
connected to a sense of protecting the needs ot the community members it represents.
Consisting solely of representatives of local stakeholders. including current and former
fishers. the composition of FON"s Board at the very least acts to restrain the top-down
imposition ot generalized departmental policies and CNGO-S™ conservation strategies that
may be i direct contradiction to local mterests. Its actions in relation to establishing
regulations for GSMR thus far have taken the stated objections and needs of fishers as
determinative directives. while clearly stipulating the need to restrict their harvesting
activities as part of the MPA management process.

As tishers” statements suggested. co-management has provided the means to
addressing two key areas in which they felt they lacked control: the TNC-initiated closure
of fishing grounds at Gladden and illegal fishing by non-locals in the arca. At the same
time, fishers have made and accepted significant concessions limiting their use of marine
resources in the reserve because it strategically supported their primary objective of
retaining harvesting access to the spring spawning aggregations.

Fishers also pointed to the ways in which FON allows for the extension of their
influence and their continued control in changing circumstances. Fishers have direct
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access to the “authority” managing the resources upon which they depend. and to whom
they can make their demands personally. They may capitalize on the moral suaston of
FON's claim to being locally representative and responsive. For additional leverage.
fishers™ have the benefit of sharing with some FON staff and Board members a hiestyle.
focation. and an understanding of the value of the resource to them and their families.
Thus. fishers assert that FON also augments their sense of determinative leverage by
allowing them more immediate influence over the creation of legally -binding regulations
governing local waters and resources through a local institution whose stated agenda
imcludes protecting the interests of area fishers. Giving fishers increased access and
authority over the decision-making process by which regulations are formulated allows
them a greater degree of control over the direction ot local resource governance.

Not only are fishers cognizant of this dialectical process in which themr feverage is
expanded and restrained. they actively engage it. strategically participating in FON
activities based on their understanding ot the potential benefits and draw backs. The fact
that fishers™ discourse constructs FON as a means of resisting the imposition of CNGO
and government agendas. while simultancously sacrificing some ot their interests and
voleing suspicions. makes sense. This seeming contradiction is intellieible m hight of
their statements that indicate that FON has been slotted into the existing socio-political
context in which tishers exercise their political leverage.

Like membership in the local and national cooperatives. participating in the focal co-
management institution’s activites 1s the means to particular ends. Fishers see FON as a

form of state and CNGO sponsored intervention, one that forwards certamn of their
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mterests while restricting others. Seen trom this perspective. fishers can appreciate and
support FON for the way it has functioned to reduce illegal fishing and halt the closure of
Gladden’s fishing grounds while sull criticizing the organization for not display g
sufticient transparency and poor communication with community members. As events
occur and circumstances shift, fishers” stated views and interactions with MPA co-
management vary accordingly.

W hile fishers are cognizant of the control CNGOs and governments exercise through
FON. they do not simply view FON as under the control of these institutions.
Understanding the need to relate to government and CNGOs. fishers see FON as a means
of contesting or negotiating these external forms of control. while asserting and even
enhancing their own. Fishers can partner with FON and usetully participate in its

activities because they see themselves as empowered in the first instance.

Conclusion

As became clear in Chapter Seven. fishers have developed and asserted their own
discursive vision regarding marine conseryation in the areas they harvest. In and of itselt.
this does not protect fishers from being co-opted by the expansion of state and CNGO
control that FON inadvertently yet necessarily facilitates. It demonstrates one of the
means by which tishers mobihize theiv ideas and needs within the conservation power
dy namic. Another way emerges from fishers™ alternative discursive framing of therr
posttion within the power relations between local, national. and global co-management
stakeholders in which fishers are conscious of the influence they assert. and the ways m

which participation fimits and augments their leverage. This framework functions m
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opposition to CNGOs™ and FONs empowerment discourse which produces the problem
of tishers” universal powerlessness which is to be solved by institutional actions. Tt also
retlects fishers™ awareness ot the choices they are faced with as partners mn the co-
management conservation process, and that these are strategic decisions they must make
by considering the relation of their own concepts to the respective agendas ol other
powerful actors.

Prior to the introduction of conservation-oriented co-management. fishers™ control
over local resources was bemg challenged by the state’s imposition of new regulations
regarding harvesting activities. by developmg tourism. and by the increasing intrusion of
outside fishers. In the period betore the MPAs were declared and FON had local vesource
management responsibilities over them. tishers largely exercised their influence. and
attempted to control the impact of these intrusions. through the system of local and
national cooperatives in Belize.

With the creation of two new protected areas and the subsequent tormation of FON as
a local managing institution, the dynamics of resource use in Placencia shifted. On the
one hand. the influence of state and CNGO agendas has become a more immediate. daily
expertence for fishers in Placencia, and it has turther limited fishers™ access to those local
resources now encompassed within protected areas. Y et fishers have also capitahized on
the presence of FON to resist some restrictive CNGO iitiatives. to tobby for
enforcement against illegal fishing, and to ensure that state and CNGO-encouraged
tourism i~ not pursued as a substitute tor their extractive livelihood activities. Thus, co-

management has contributed to processes that have reduced tishers™ control of resources
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and activities. while also producing some of their most effective responses to these
processes. thereby expanding local actors” mfluence against efforts that would have
otherwise further restricted 1t

As previously noted in Chapter Four, much of the literature on co-management
suggests that power-sharing is a core issue: much of the debate and research centres
around the devolution of managerial responsibility to the local level via collaborative
mutlistakeholder institutions and processes. These discussions typically highlight the
ecological and political benefits and possibilities associated with such partnerships.
Despite this. researchers often express the concern that power. understood as decision-
making authority. is not being effectively shared with local co-managers and suggest
ways in which it could be augmented (Kearney 1989: Berkes, et al 1991: Ivanitz 1996).
On the other hand. others argue that participating in co-management institutions has a co-
opting effect at the local level. constraining local control more than it facilitates it
(Nadasdy 1999; Neumann 2001).

Fishers™ experiences with FON challenge these analyucal positions. suggesting that
co-management’s power-sharig function is a compley process of discourse. negotiation.
contradiction, and transformation. As a site of conservation intervention, FON is the
nesus at which the ideas and agendas of focal. national. and global actors are torw arded
and come into competition. As a result, FON co-management is a continually shifting.
multivalent arca of contested interests and understandings, a site of dommaton and
resistance. a means to limit and augment tocal control. In sum. it 1s o process of

continuous strategizing in which participating actors™ influence is constantly negotiated
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or challenged. allowing it to expand and contract across various rssues and events. In the
process., the discursive traming of partnership, participation, and empowerment itsell
shifts. as each group ot actors forwards their own views and recognizes or contests
others™ across various contexts. This results in diverse consequences for focal users’

cantrol over the use of and access to local resources.
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CONCLUSION

Considering Conservation’s Future

Chiet among the interests that directed my research in Belize was my desire 10
understand the intricacies of planning and implementing co-management as a form of
state-local power-sharing in a developing arca context. Using FON as a case study. the
evaluation of NIPA co-management in Belize presented in Part One focused on the
pragmaties of this issue. There 1 contribute to the growing literature on the operation of
community -based natural resource management around the world (Feit 19891 Pinketton
1989a: Mulrennan 1994: Usher 1994 Stevens 1997a: Buckles 1999: Christie. et al 2000
Berkes et al 2001: Palacio 20012 NceConney. et al 2004). The chapters highlighted
difficulties and opportunities of MPA co-management. particularly noting the lack of
economic and human resources and the drive for states to pursue econonmice development
agendas as key Tactors atfecting the co-management process. As a result. transnational
donors have come to play a signiticant role in the operation of MPA co-management m
Belize, as in parks management in other developing areas (Breton 2000: Berkes. et al
2001: Farrhead and Leach 20037 Adams 2004: Tgoe 2004,

Part One also reflected on the dilemma of engaging community members as active
participants and the challenge of building effective partnerships that enhance local
authority . issues that are at the core to building effective co-management actoss a variety
of contents. Establishing local-level “power-sharing” is often cited as a core element of

cffectnve co-management (Kearney 1989: Berkes, et al 1991: Ivanitz 1996: Goetze 1998)
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Y et, such assertions may not retlect the ways in which local people. as is the case with
Placencian tishers. have an established degree of control over their resource activities,
and already exercise their power as users in various ways. | suggest that parinership-as
[ransparcent-participation, an inclusive management partnership between government and
commumtics, balances stakeholders™ voices and interests in the design and execution ol
Jointmanagement strategies. In this scenario. “sharmg power” takes place not through
formal devolution. but through the development relationships and processes that
exphaitly acknowledge and mobilize existing forms of local knowledge and control.
Facihitate transparency in deciston-making. and promote accountability in financral
management. Such partnerships establish a real measure of user-directed governance at
the local Tevel. and allow focal participants to clearly draw the connections between theii
imterests and ongoing management activities.

Part Two expanded upon the understandimg of co-management generated m the fitst
part. considering the power relations at play between CNGOs and the local resource users
mivolved i the projects they design. fund, and implement as part of the co-management
process. It otfered another perspective on the politics of marine conseryaton by
undertaking a second assessment of co-management centermg on a Foucauldran
discursive analysis of the experience of community -based natural resource manageiment
in Placencia. Exploring the eftects of CNGOs™ discursive constructions on the Tnved
realities of focal users was at the core of Part Two's evaluation. Together. the chapters
produced several msights that speak to continuing debates on the practice and objectives

ol consernvation (Brandon. et al 1998: Terboreh 2000: Adams 2004 Brockington 2004
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Chapin 2004 Tgoe 2004). demonstrating the necd and means tor applying analy ses of
discursive and conceptual apparatuses to the practice of conservation These are key to
understanding how transnational CNGO-s. governments, local NGOs. and community
members mnteract. and reveal the contlicts and negotiations by which relations of power
develop and are transformed.

Freste conservation, Hike development. 1s a powertul. unquestioned and increasingly
alobalized conceptual apparatus that emerges from. and itselt (re)produces. a complex
discourse. This discourse s actively used to affirm some underly ing assumptions that are
embedded in culturally particular normative values while rendering others “mvisible™. Tt
is powerful in that it legitimates operating on a global scale and generates stgnificant
financral and moral support for its detinitions of “problems™ and its remedial activities.
torwarded as missions of socio-ecological salvation. This leverage and globality is finked
to conservation’s embrace of “sound science” as its basis, further entrenching the
fegitimacy of its agendas and activities i the epistemological prerogative of the scientitic
paradigm and the necessity of long-term human survival. while depohticizing thewe
processes. Much like development. conservation’s discursive constructions naturalize
delocahized socral and natural landscapes. scientifically-based technical “solutions™. and
depoliticized environmental crises. Tt s very much ditterent from development discourse
m that. while development’s planned social interventions primarily target aid at
improving peoples™ lives. conservation’s planned ecological interventions are first
directed toward aiding a specitically constructed natural world in which people

themselves are typically the problem to be solved.
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Secondly. conservation discourse explains and promotes interyention, particularly by
transnational CNGO-s. The chapters explored how several CNGOs defined ecological
problems that they are uniquely qualified to solve through their itervention. The
operation ot conservation’s discursive machinations is evident in the process of
conceptudl and epistemological construction in which CNGOs dentity particalar global.
regional. and local problems and develop their solutions. This justities intervention and.
in turn. legitimizes CNGOS™ authority to undertake various “actions” that often impose
new forms of resource governance. The implementation of CNGOS™ discursively
constructed conservation solutions via planned interventions produce tangible outcomes
across a spectrum of peoples™ lived realities.

Third. the discursive productions of CNGOs display a tendency to stmplify the
complexities of fishers” realities to a uni-dimensional representation of anonymous
resource users. At best this amounts to a homogenized category of tishers. which
similarly generalizes therr motivations for fishing as “poverty . or others similatly
economically -based and ill-informed. Applied to the practice of fishing in Placencia. the
cffectis clear: it cover)simplities the rich focal socio-cultural context within w hich

marine resource activities occur. and discursively (reiconstructs culturally embedded

Bifeways in the process of detiming conservation problems. The problem s defined thus.
marine resources are being overexploited by “poor” tishers and. therefore. are in need of
protection trom such reckless human behaviour. Fishers in Placencia have a particular

relationship to the resources identified as in need of protecting. The personally and

soctally intimate relationship with the marme environment that informs a culriire o
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fishing in Placencia presents a challenge to conservation efforts, for it defies the
discursive reductionism informing CNGO mterventions. Since the discourse both
misconstrues and ifl-constructs the problem. 1t is misguided in the construction of s
solution. These conservation projects are unlikely 1o be successful in terms of promoting
alternative hivelihoods™ for local fishers as the solution to the problem.

Fourth, community-based conservation interventions involve a complex and
unpredictable seties of power relations. On the one hand. the discourse is oriented
around an unequal power dynamic i which one group of people seeks to define the
economic opportunities of others, with the ultimate goal of transforming local peoples’
behaviour. As generalized objects of CNGO representation. local resource uscrs in
Placencia need to be transformed trom “threatening” fishers who overharvest into “safe’
towr guides whose activities are inherently “sustainable™. This is pursued in the absence of
social rescarch and economie data on the long-term potential for tourism i the area.
Here. the process of deconstruction drew attention to the very real effects of conservation
discourse. including a lack of circumspection concernmg the dy namic and often tenuous
nature ol peoples™ datty material needs in developing areas. In Placencra. nattonal and
global processes as well as focal cultural prerogatives and economic reahities imfluence
peoples” use of natural resources.

\t the same ome. tishers™ statements demonstrated that conservation discourses.
while powerful. are neither automatically dominant, nor oppressive. Rather, they are
engaged locally . both resisted and embraced based on distinctive and shifting visions

within communities. The analysis extends aspects of Ferguson™s (1990 work by applyige

o
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it to conservation. and by examining recipients” responses to a dominant conceptual
framework as 1t operates in communities. in this ¢ase. a conservation framework. Local
peoples have their own. often alternative. visions, practices and meanings assocrated with
their social and ecological surroundings. These localized discourses and counter-
discourses reveal the misperceptions and misunderstandings that globalized conservation
discourses nanifest when they are forwarded i community -based conservation projects,
This s evident in the effects that the creation of new regulatory mechanisms and
mstitutions at the local fevel (e.g.. MPAS community-based” NGOs. co-management
arrangements) have had on community . state. and global actors” relations in Placencra.
Rather than resulting in a singutar dominance-resistance dynamic. @ more complex power
matriy emerged. a process of sumultaneous expansion and restriction over tune and
content

Finally . this research iftustrates how co-management is both a local goal and structure
of intervention that is neither a straightforward form of “emipow erment’. nos ot ¢o-
optation as some research seems to suggest. (Osherenko 1988: Kearney 19891 Berkes. ¢t
al 1991 Usher 1994: Hoekema 19950 Ivanitz 1996 RCAP 1996 Nadasdy 1999:
Neumann 2001 MceConney. et al 2004). Co-management framew orks may be used 1o
forward empowerment discourses that construct local resource users as being
homogenousty “powerless™ In turn. co-management institutions are positioned as the
ineans to empower the powerless by way of community members” “participation” in
collaboratve activities. In these conceptuahizations, power is a thing that actors either

cain or lose. Instead. this research shows how co-management functions within an
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existing set of dynamic and tuid power relaiions o whch multiple interests and rdeas
are continually forwarded and contested. The power-sharing that takes place via
partictpation m FON co-management is a complex (reegotiation of the means by wihich
states and CNGOs intervene in the control and use of local or national resources. The
result is that fishers” influence is both increased and compromised via participation in co-
management. Though their statements that suggest both their support and rejection of
FON may appear contradictory. fishers™ interaction with the institutions mvolhved in co
management is the result of careful deliberation. as may be the case elsewhere. Where nt
occurs through focal institutions that. like FON_are structurally positioned so that they do
aim o be responsive to focal resource users, the outcomes of co-management
“partnerships™ can be complex mies of gains and concessions that can clearly serve the
survival of focal controt and ways of fiving.

In fooking aheud to the future of conservation, this research emphasizes the need to
understand the complex operation of conservation as a discursively directed process of
intervention: 1t is a globaltizing) cultural and political project as much as an ecological
one. Such a perspective signals some compethng imphications such focal -global
interstices hold for understanding globalization processes. and speaks to the emeraimg
mterest in the pohtical implications of the relationships between transnational
environmental organizations and focal peoples (Nietschmann 1997: Brosius 2001, Dove
2003 Jasanoft and NMartello 2004). The case of FON co-management suggests that focal
Jevef recipients of ONGO projects are notinevitably helpless in the tace of powertul

elobal forces. In some cases. focal peoples™ autonomy may be enhanced through such
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mterventions and the creation of Tocal NGOs in response to extra-focal intuatinves, Winle
m somte cases. transnational CNGOs initiate the process, i many others. communities
miay have their demands tor augmented protection and control over local resources
advanced through partnering with local. national. and global actors.

Though not all conservation projects involve local stakeholders as key components.
the imperative of “protecting nature” through human behaviour moditication broadly
rargets people as the locus of change. The ways in which the values inherent in global
conservation discourse and its practical engagement come into confhet with dissimiar,
diverse focal Hifeways and understandings of both nature and the ruman-nature
relationship warrant close attention.

Thete is. theretore, a need to personalize and socialize conservation’s problemanc, to
address it from the perspective of those whose lives are being affected. objectitied and
reduced to a singular technical issue by global institutions pursuing a sofution to then
problem. How 1s thetr local reality communicated in a less essentialized fiushion” How
are these stories told? How may conservation’s monologue on environmental protection
and global survival be transformed into a diatogue that retlects and engages the realities
ot the pecple who are part of the natural world in targeted localites?

Within the conservation problematic. environmental degradation is a matter ot global
concern and humanity s survival, yet paradoxically . peoples™ daily survival needs are
often thrown into shadow. The problem is so constructed that. though the tact that many
people’s basie needs are not being met locally is acknowledged. this tends to be obscured

by the urgency and globality of conservation’s gaze. Failure to carefully consider the
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human costs of ecological interventions suggests that the financial and technical wd ot
conservation interventons is not primarily designed to improve peoptes™ Jives. The
objective of ecological intervention appears thus: to get people out of the way of
conservation. This further implies that despite their clanms. conceptually and
insticutionaltly the conservation industry is yet to effectively link environmental protection
with ~ocial justice.

The case study presented here highlights a broadly neglected prerequisite to
conserving natural resources: acknowledging and integrating the varred localized cultuial
contexts withmn which these efforts take place. In particular. it is crucial for conservation
practices to respect and reflect local peoples™ refationship(s) to the resources targeted for
protection when designing both community-based conservation projects and the more
global programmatic mitiatives that inform them. This s important beyond the
managerial benetits to using an approach more fikely to promote successtul conservation
i terms of gaining people’s comphiance with regulatory mechanisms, The FON case
suggests that there is @ pressing need to ensure that ecologically -orrented interventions
are soctally just beyond canonical claims to “saving the world™ by saving its resources.
This is particularly critical in the case of developing areas and indigenous territories.

Nuch of the current thinking about conservation conveys a message ot sacrifice that
suggests what must be given up in order to protect what remains. Let us consider
caretully . though. the assumpuons informing the discourse that legitimizes these requests.
Let us ponder i fio s being asked to make whar sacrifices, and by whom. in the pursuit of

Bumanity™s survival.
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