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In Barbados, the most easterly nation of the arc of Caribbean islands, there is increasing pressure on coastal 

areas due to the island's continued reliance on beach tourism and the growing urbanisation of coastal lands. In 

1992, an institutional strengthening report for coastal zone management recommended a comprehensive, 

proactive organisational framework for coastal planning and management. This recommendation included 

provisions for more rigorous environmental impact assessment (EIA) to improve decision outcomes for coastal 

development areas. Prior to this recommendation, EIA was neither a fonnal requirement of coastal zone 

management nor of the wider land use planning system. 

Through a case study of the Port St. Charles Waterfront Development located on the west coast of the island, 

the notion of argumentation is used to explore how individuals help to construct different interpretations and 

meanings of EIA. It is argued that language is a powerful organising activity which is used as a resource to 

develop the political realities of policy actors. The key concepts of text, argument, storylines and policy myths 

are developed to observe and analyse the politics underlying the articulated interpretations of policy actors. 

This analysis of argumentative structure provides a framework for anticipating the political consequences of 

choices made by policy-makers in the use of EIA for coastal zone management. This is followed by a 

discussion of some implications for EIA policy analysis and forms of institutional strengthening with specific 

reference to Barbados. 

Keywords 

environmental impact assessment, argumentation, meaning, contextual knowledge, Barbados, text, storyline, 

policy myth, coastal zone management 
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Preface 

In Barbados, during the early 1990s there was increased discussion on the subject of environmental impact 

assessment (EIA) among professional planners and environmental managers. At that time, those professionals 

became immersed in a search for EIA methods, techniques and standards which could be appropriately used in 

a Barbadian context. As a physical planner in the Town and Countly Development Planning Office, Barbados, 

at the time, I was a part of that process. 

In the circulation of opinions on the merits and demerits of using EIA, it became apparent to me that among 

the professional community there was a mixture of cynicism co-existing with a professional determination with 

respect to the use of EIA in Barbados. The cynicism appeared to be born of a recognition that political leaders 

were the final decision-makers in matters of significance for the country, and their development considerations 

were unlikely to extend beyond short-term economic gain. The determination seemed to be based on a 

professional commitment to introduce measures aimed at introducing a long-term perspective to development 

and environmental management issues. These events marked the beginning of my awareness of the significance 

of the inter-relationship between policy talk and contexts in understanding how EIA works. I became conscious 

of the tensions in the articulated interpretations of the role ofEIA. 

It is precisely this matter of re-presentations of EIA that is the concern of this thesis. My motivation for this 

study developed with my exposure to the research interests in the Resource Studies Department at Lincoln 

University, which are focused on how resource issues are socially and culturally constructed. My opportunity to 

explore these issues with specific reference to Barbados came with the grant of a Commonwealth Scholarship 

tenable in New Zealand. Given Barbados' highly centralised planning system, the socially constructed nature of 

EIA was considered a most appropriate basis for reflecting on the Barbadian experience with EIA. 

This thesis addresses the issue of language as a resource and as a powerful organising activity in the EIA policy 

process. My investigations are centred on a case study project, the Port St. Charles Waterfront Development on 

the west coast of Barbados. Port St. Charles is an extensive residential marina which required significant re

arrangement of the coastal landscape. An analysis of the verbal and written accounts of policy actors is 

undertaken to explore how different meanings are ascribed to EIA. The focus is on the contest between multiple 

interpretations and meanings of EIA which are bound up with relations of power. This analytic process 

provides a platform for reflecting on the political consequences of policy actors' choices and decisions. The aim 

is to provide a framework for incorporating Barbadian perspectives of EIA, and to develop an understanding of 

the significance of socially constructed meanings for the effective use of EIA in coastal zone management. The 

conclusion of the analysis provided the recognition, that for EIA to be effective in improving environmental 

decision-making in Barbados there is need for changes in traditional patterns of decision-making. 

I would like to thank God for the spirit which allowed me to bring this thesis to completion in the face of many 

challenges. I am also grateful to the many individuals who assisted me in the writing of this thesis: Dr Simon 
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Swaffield my supeIVisor, for his continual guidance and invaluable criticism which lent shape to my thoughts 

and direction to my ideas; my associate supeIVisors Dr Ton Buhrs, Department of Resource Management at 

Lincoln University, and Dr Leonard Nurse, Coastal Conservation Management Unit in Barbados, for their 

constructive advice and insights on the many versions of my work; Dr Val Kirby and all the staff members of 

the Department of Landscape Architecture, who made Lincoln University an intellectually stimulating place to 

conduct my research; my fellow post-graduate students who were always keen to provide valued feedback on 

my many presentations; the members of Lincoln Baptist Church who provided me with many homes away from 

home; Nicky Kennedy, my physiotherapist, who helped me to have some pain-free days in New Zealand; and 

my faithful typists and friends Lynne Clements, in New Zealand, and Yolanda Holder and Wendy King in 

Barbados. 

Finally my deepest appreciation goes to my very close friends and family, especially my Dad and parents in-law 

who provided constant encouragement and support throughout. My sincere thanks also go to my special team of 

proof-readers who made enormous sacrifices of time to assist in the finalisation of the thesis. Above all I thank 

my husband Stephen, for his patience and understanding while I resided in New Zealand. His unwavering love, 

support, encouragement and faith have been pillars of strength to me throughout the research period. 
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Introduction 

We live lives based on selectedfictions 
and our view of reality is conditioned 
by our positions in time and space -
not by our personalities as we think. 

Lawrence Durrell 

Barbados is a smaU, developing island-state located in the Eastern Caribbean, as shown in Figure 0-1. 

Fonnerly a British colony, it gained independence on 30th November 1966. Many of its institutions retain 

significant structural similarities with the former colonial power and these are reflected in tenns of 
.. -- --. 

legislation such as the Town and Country Planning Act 1965. In recent years, however, the processes 

guiding institutional fonns have become more international, with the external influences of North America, 

and particularly Canada, gaining greater prominence. With this trend has come an increasing influence of 

international funding agencies. 

Barbados relies heavily upon tourism, based largely around the coastal margins,which have come under 

increasing development pressure. Coastal issues have become a major focus of government concern, and 

over recent years Barbados has been engaged in an institutional strengthening process aimed at improving 

coastal management. Consideration of how environmental assessment procedures might be incorporated has 

been central to the process, and debate over appropriate structure and mechanisms has been a significant part 

of recent development proposals. 

Environmental impact assessment (EIA) is widely promoted by development agencies and policy advisors as 

an important aspect of planning in developing countries. EIA is concerned with giving forethought, and 

taking actions, to avoid or minimise the adverse unanticipated effects of development actions on socio

economic, cultural and bio-physical systems. However, the advocates of EIA frequently under-emphasise 

the significance of the socio-political contexts into which EIA may be introduced. In particular, they 

overlook how both EIA policy and practice are structured by the way in which concerns, interests and views 

are advanced by those most closely involved in its implementation. 

EIA, like other public policies, is open to multiple interpretations. The institutional terrain is often complex, 

involving interaction with diverse publics having multiple and conflicting interests and values. There is a 

constant need to anticipate and respond to political pressures and public demands, by government planners 

and policy~makers, who often are guided by the institutionalised practice of needing to apply their expertise 

in a rational, objective and professional manner. However, users of EIA are not neutral decision-makers. 

They operate within an environment, which, by its nature, is marked by high levels of technical, scientific 

and socio-political uncertainty. A policy problem is seldom clear. Those involved in the EIA process need 

to interpret situations and create plausible ideas about the problem which may be used as a platfonn for 

taking action.) As many countries explore ways of strengthening provisions for EIA, there is a growing 

Jones (1985); Majone (1989); Fischer & Forester (1993). 
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recognition that the effectiveness of EIA is detennined to a significant degree by the way it is understood, 

valued and interpreted by those responsible for using it? For example, a number of studies of the New 

Zealand experience in implementing its innovative Resource Management Act (1991) indicate that the extent 

to which the stated goals of EIA are achieved depends significantly on how planning administrators, 

legislators, environmental interest groups and investors, interpret ambiguous legal terms such as significant 

efficts, and re-interpret their roles and interactions in this revised environmental management framework. 

There is no single theoretical or operational definition of EIA. As originally conceptualised in the United 

States, EIA has been interpreted and re-interpreted in ways which reflect the values and visions' of its users 

in a wide range of socio-political contexts. In spite of a groWifJ,g recognition that ElA is interpreted, valued, 

and used differently by different people in different conte~, by far the majority of EIA literature on 

developing countries is based on the rules and assumptions of rational information models of decision

making which do not address the complex implications of multiple definitions of a policy problem.3 A set of 

technical and administrative guidelines for the use of EIA in developing countries has been developed, for 

example, by Sanuny and Geping without consideration of the politics of participation and meaning. These 

models fail to take into consideration the problematic nature and consequences of multiple EIA policy 

meanings. As a result, decision-makers in developing countries committed to the use of EIA lack a useful 

framework for anticipating policy outcomes which are often politically structured in specific institutional 

contexts by a range of local perspectives and responses. 

This study addresses how EIA is made meaningful by its users on the basis of their own perceptions and 

understandings of actions and events in a specific institutional setting. It is an observation and analysis of 

how individuals and groups of individuals, through their policy arguments, are able to create, share and 

sustain particular meanings of EIA, and channel decisions in desired directions. Using the developing 

island-state of Barbados as a broad context, this research explores the politics of EIA talk and text in a case 

study coastal project. I argue that if policy-makers have a better understanding of the interpretations and 

meanings through which individuals choose to represent EIA in their own situation, they would be better 

able to consider their environmental management options and develop strategies to improve the use of EIA 

as an anticipatory policy. 

This argument is advanced on the basis of the understanding $t~ _ the introduction of EIA to improve 

decision outcomes in environmental management requires a change in traditional patterns of decision

making. This change in human behaviour can be brought about only if those who are expected to change 

participate in determining what the change should be and how it should be made. A concern for how EIA 

may improve decision-making in Barbados emerges with the recognition that little change has occurred in 

traditional decision-making practices, even though new environmental management agencies and procedures 

have been introduced over the last 15 years. Dominant perspectives on EIA in the Caribbean island-states 

fail to shed light on the frequent gaps between the stated goals of environmental management policies and 

2 

3 

Buhrs (1991); Morgan (1992); Wood (1994); Dixon (1993), (1994) for commentaries on the use ofElA 
in New Zealand. 
Sammy & Geping (1987). 
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programmes and the actual decision outcomes. In the light of its government's commitment to the use of 

EIA, there is a need to review the Barbadian experience and to explore and understand local responses to, 

and perspectives on, EIA. 

Research Problem 

The research problem is-to identify the different interpretations placed upon EIA by those involved in its 

introduction into coastal zone management in Barbados, and to determine how these different interpretations 

influence policy implementation and practice. My focus is on the way people involved in a recent project 

express their points of view, interests and concerns in everyday. language in the specific institutional context 

for coastal zone management. In addition, I explore how policy,taIk becomes a powerful organising activity 

when linked to the social and resource bases of established constituent groups involved in the use of EIA. 

This research focus has arisen in the light of institutional strengthening measures being undertaken for 

coastal zone management in Barbados. A 1992 report on institutional strengthening for coastal zone 

management, commissioned by the Barbados govenunent, recommended that EIA be made a legal 

requirement of a comprehensive coastal zone management programme.4 There is a presumption that the 

institutionalisation of EIA will improve decision outcomes for development actions within the coastal zone. 

The question which this recommendation raises for policy-makers and planners is this: how can EIA be 

appropriately introduced into the existing institutional arrangements for coastal management in order to 

improve decision outcomes? 

The main ideas which help to give structure to this study relate to contextual issues at different, but 

interrelated, levels of decision-making. On a structural level, decision-making in Barbados is highly 

centralised and governed by a powerful civil service in association with political leaders. According to 

Gamman, in Barbados as in other Caribbean islands, national leaders exert near total control over a closed 

public policy process.5 Many political leaders subscribe to the belief that the generation of economic wealth 

leads to social advancement in a society. Consequently, decisions to develop coastal land are primarily 

based on economic factors. This occurs in the context of national development policies aimed at reducing 

persistently high unemployment and balance of payments deficits, and at gaining foreign exchange to satisfy 

importation demands. 

On the organisational and interactional levels, multiple interpretations of EIA emerge within a complex, yet 

intimate, web of cultural, political, economic and centralised arrangements, as well as professional and 

personal relationships. This contrasts with the context within which EIA was first introduced into larger 

scale and more discrete institutions in the United States with its federal, state and local administrative 

structure. In Barbados, there are two competing dimensions to traditional decision-making practices for 

development actions. On the one hand, formal proceedings are controlled by a highly centralised planning 

system. These formal proceedings, which are virtually closed, involve primarily the Minister for Planning, 

4 

5 
Willms & Shier/Sedley et al (1992). 
Gamman (1990) p. ii. 
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govenunent's technical agencies and the developers. On the other hand, decision outcomes are influenced 

by informal means, marked by strong political-business alliances and lobbying by political interest groups. 

In addition, current portraits of Barbadian society suggest that decisions on environmental policy are 

structured by socio-political relations based on entrenched client-patron relationships among different 

classes within the society, as well as between Barbados and industrialised nations and aid-agencies who 

provide the resources fOf development. The values and frames of reference guiding decision-making may 

be linked to colonial and post-independence economic and political relationships within the society, as well 

as to other countries and international agencies.6 Some indications of the nature of the socio-political forces 

mediating decision-making for coastal issues have emerged~Tn'recent studies. The 1992 institutional 

strengthening report for coastal zone management has pointed)oa number of underlying political factors 

which restrict the coastal zone management process. Among them are secrecy in decision-making, improper 

political interference, lack of consensus on the actual existence or the actual evidence of physical problems 

in the coastal zone among govenunent officials and among members of the public, and lack of political will.7 

While there are a number of technical manuals and guidelines addressing the use of EIA in developing 

countries, current models of EIA fail to offer frameworks which can shed further light on the significance of 

human agency in shaping the form of EIA institutionalisation in Barbados, and the options available for 

addressing them. Rational information models of EIA which pervade the literature for developing countries 

assume that what EIA means is clear and unambiguous. These models, rooted in the principles of technical 

and scientific rationality, obscure the importance of the relationship between dominant interpretations and 

meanings of EIA, traditional power bases in the society, and emerging forms of institutionalisation in a 

specific socio-cultural context. Such analytical explorations can improve understandings of EIA policy and 

practice in developing countries. 

Theoretical Framework 

I use the notion of argumentation in decision-making as a framework to observe and analyse language as a 

medium for creating, communicating and sustaining particular meanings of coastal EIA. Argumentation is 

conceptualised as a specific kind of interaction, a social process concerned with shaping a listener's or 

audience's understanding of a practical problem. In EIA, argumentative practices are aimed at persuading 

others to accept or adopt particular positions or choices in a speCific institutional setting. This means that 

EIA argumentation cannot be separated from issues concerning networks of power within a given socio

cultural context. 

An argumentative view of EIA draws upon the ethnographic studies in planning practice which focus on an 

understanding of practice as experienced and represented by practitioners.s This approach deals with the 

way actors use language strategically to construct working accounts of policy problems and possibilities in 

practice, recognising that all accounts are selective representations. Significantly, such critical examinations 

6 

8 

See for example Barrow (1983) p.112-1l3, Edie (1994). 
Willms & Shier / Sedley et. al. (1992); p.4-l0 - 4-12. 
See for example Forester (1987); Healey (1992; Hoch (19%). 
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of practice have revealed that rather than being disinterested investigators as assumed by positivist traditions, 

planners and policy analysts operating from a position of power are deeply involved in the norm-setting and 

political structuring of the overall policy process. 9 These recognitions are the outcomes of an emerging 

climate among public policy and planning theorists whose work is concerned with exploring the agency- and 

actor-specific meanings, rather than the structures and objective meaning for policy and planning.1O This 

focus on contextual meanings in public policy is consistent with approaches taken by renowned policy 

scientist, Harold D. Lasswell. 11 Unfortunately, this "grounded theorising" for EIA in developing countries is 

still virtually absent.12 

The use of argumentation as an analytic framework for the stru;ty of EIA constitutes an interpretive approach 

to policy analysis. Interpretive philosophies contrast with po~itivist traditions by contending that human 

beings make meanings, interpret the meanings of others, and commwricate meanings in the world of public 

policy. 13 In addition, these meanings, values, beliefs and feelings are embodied and transmitted through 

language, patterns of action and interaction, written texts, and other symbolic media in the policy arena. My 

focus is on the strategic use of language to evoke specific meanings of EIA in the institutional setting for 

coastal zone management in Barbados. This approach assumes that policy actors make sense of EIA in a 

given situational context. This context is formed by policy actors' prior experiences, backgrounds and 

training, as well as by organisational rules, conventions and procedures. 

In Barbados, argumentation forms the core of decision-making for coastal zone management in the absence 

of an overall environmental management policy. Up to 1997, responsibility for coastal zone management 

was spread over 13 separate agencies in four different government ministries, creating an institutional 

environment with significant ambiguity in the goals of coastal zone management, as well as gaps and 

overlaps in regulatory responsibilities. The specialist Coastal Zone Management Unit had no comprehensive 

legislation governing its activities up to the end of 1997, and relied upon at least four different pieces of 

legislation designed for other regulatory agencies. 14 Under these circumstances, bargaining, negotiation and 

argumentation has been central to decision-making in coastal zone management. This process has therefore 

been virtually dominated by traditional holders of power and influence in decision-making on public matters. 

The significance of argumentation in EIA is that it is inevitable in at least three aspects. First, recourse to 

argumentation in EIA is unavoidable because the goals of env!r<?~ental policy are seldom pr~isely 

defined. The language of EIA policy is open to interpretation by legislators, implementors, concerned 

publics and other stakeholders. Argumentation deals directly with the political reality that policy-relevant 

groups in EIA systems all have their own sets of motives, intentions, interests and resulting agendas as they 

participate in decision-making. Second, the objective facts of technical analyses do not speak for 

themselves. In order to use these substantive results to influence decisions and actions, the information must 

9 Rydin & Greig,(1995); Fischer & Forester (1993); Stone (1988); Majone (1989). 
10 Healey (1991); Milroy Moore (1991); Goodchild (1990); Innes (1994). 
II See Torgerson (1985), (1986). 
12 See Glaser & Strauss (1967) for a comprehensive examination of the concept of grounded theorising. 
13 See for example Yanow (1996); Healey (1993a); Edelman (1977); Forester (1989). 
14 WillmS/Shier et al (1992). 
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be coherent and should be presented in a timely manner, and in relevant ways to particular audiences. Third, 

individuals in the policy process may act in accordance with pressures from external events or the force of 

personal convictions. According to Majone, in such cases, arguments are needed after the decision is made, 

to provide a conceptual basis for it, and to show that it fits into the framework of existing policy. 1 5 

EIA policy is operationalised through language and in order to achieve desired outcomes, policy actors 

frequently have to create and communicate particular meanings of EIA on the basis of their contextual 

knowledge. The development of interpretive approaches has led to changing perceptions of the role of 

language in public policy. Language is assumed not to be a neutral medium, but one through which 

meanings are mobilised. This conceptualisation of language -ifoased on the assumption that the meaning of 

words is not derived from the thing or event to which they refer: Instead, language is used to reflect the 

meaning that individuals in their positions, at a particular time, choose to develop to represent reality. 

Increasingly, talk has come to be perceived as a powerful organising activity. 

Analyses of the micro-politics of planning and policy organisations have revealed that policy stories may be 

told from an infinite number of angles.16 These stories may emphasise some things and obscure others, 

depending in large part on policy actors' perceptions of their audiences. In this vein, Stone suggests that "we 

must understand analysis in and of politics as strategically crafted argument designed to create paradoxes 

and resolve them in particular directions.,,17 In their policy talk, those individuals with power in traditional 

planning processes, such as planners and policy-makers, can determine who knows about, who participates 

in, and what issues are raised in decision-making processes. 

An analysis of argumentative practices in EIA and their consequences in a specific socio-cultural context is 

undertaken in this research by using a single case study. The case selected is the development application 

process for the Port St. Charles Waterfront Development at Heywoods, St. Peter, Barbados. Port St. Charles 

was the first development of its kind for Barbados, and was perceived by planning authorities as an 

opportunity to test their EIA capabilities for coastal zone management. Coastal zone management is an 

integral part of the island's planning process because the entire island is virtually a coastal entity comprising 

166 square miles, or 430 square kilometres, of land. A research focus on coastal EIA has been developed 

both because of the geographical location of the case study, and because coastal issues are an integral part of 

current efforts to strengthen land use planning and environmental ~gement capabilities in Barbados: 

The central units of analysis in this case study are the verbal and written accounts of policy actors. In this 

study, language use is analysed as a medium for understanding the contexts and constraints of EIA policy 

and practice in Barbados. The argumentative structure of these accounts will be explored by combining 

micro- and macro-structural levels of analysis. A micro-structural analysis involves the identification of 

parts of argument, specifically how individuals articulate their claims with expressed reasons. The aim of 

this analysis is to uncover the unspoken and underlying values, beliefs and world views which policy actors 

IS Majone (1989), p.31. 
16 See for example Healey (1992); Hillier (1993). 
17 Stone (1988), p.4. 
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draw upon to make choices and decisions in the policy process. A macro-structural analysis relates to 

making linkages between arguments and their associated claims, and the wider personal, institutional and 

socio-political contexts within which they emerge. This level of analysis seeks to better understand how 

policy actors' articulated interpretations are linked to particular power and resource bases in institutional 

arrangements, and in the Barbadian society as a whole. 

The research is based on a number of working propositions. The first is, that at any given period in time, 

within the context of particular cultural, political and institutional settings, words and phrases in everyday 

language are given specific meanings by their users. The meanings embodied in this language do not reflect 

an objective observable reality which supersedes the indi~Qwi1s, but is an expression of individuals' 

interpretations of events according to their own frames of referellce;' Second, rhetorical devices provide cues 

to the participants' perceptions of their own social and institutional roles, those of other participants, the 

social and political contexts of the coastal EIA process, and the underlying assumptions and taken-for

granted knowledge in the society. Third, decision-making involves a number of people at many different 

stages in EIA. Decisions are reached through argumentation as communicative exchanges move backwards 

and forwards between parties. Fourth and finally, the selective representations of EIA are bound up in 

relations of power within the society. 

Research Objectives 

An argumentative analysis of EIA in coastal zone management assumes that EIA is simultaneously 

technical, interactive and political. It recognises that a substantial part of what coastal planners and other 

participants of EIA do, involves talking with, and writing to and for other groups of individuals. Most of this 

work is done through debate, discussion, bargaining and negotiation. With reference to planners 

specifically, Forester purports "planners must routinely argue, practically and politically, about desirable and 

possible futures".IS On the basis of the assumption that language mobilises meaning, the study has the 

following objectives: 

(a) to analyse the interpretive schemes being used by policy-relevant groups to invest EIA with specific 

meanings, in the institutional setting for coastal zone management in Barbados. 

(b) to broaden understandings of how EIA works, by identifying how policy-relevant groups create, 

communicate and sustain particular meanings of EIA which influence decision outcomes in specific 

socio-cultural contexts. 

(c) to examine the implications of these selected re-presentations of EIA for its formal introduction into 

coastal zone management in Barbados. 

(d) to provide decision-makers with an improved understanding of the significance of socially-constructed 

meanings of EIA, in determining the formal provisions best suited for coastal zone management in 

Barbados. 

18 Forester (1989), p. 142. 
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Institutional arrangements for coastal zone management fonn the context within which the social and 

political processes and interactions structuring the form and nature of EIA may be explored. The term 

institution is being used in the traditional sense of relating to the established practice and procedures of 

government. There is a recognition, however, that the conventions and customs associated with coastal zone 

management shape socio-cultural processes and practices in the wider society. It is assumed, first, that these 

institutional arrangements on the one hand are the product of human action and, on the other hand, provide 

opportunities and impose constraints on human action. Second, institutional arrangements for coastal zone 

management may be expressed in organisational form as well as in the form of customary processes, such as 

an accepted way of doing things. For example, it has become established practice in the Town and Country 

Development Planning Office in Barbados, to interpret public consultation in terms of adjoining landowners 

as part of the assessment of a proposed development action. 'f!1ispractice has been sustained even with the 

wide acceptance among technical professionals that small-scale developments can have effects on the 

environment which extend beyond common boundaries. In other words, the confmement of public 

consultation to adjoining landowners has become part of planning tradition. Finally, these institutional 

arrangements are assumed to be capable of having a legitimacy beyond the preferences of individual actors, 

which has been attained because of their relative stability over time.19 An analysis of the micropolitics of 

EIA is therefore being represented in this study as a form of institutional analysis which can help to enhance 

understanding of the forces driving institutional change. In the context of goals of sustainable development, 

EIA may be seen as a way of emphasising the importance of collectively, and interactively addressing and 

working out how to manage environmental change. 20 The interpretation offered of how coastal EIA is b~ing 

shaped in Barbados is one level of institutional analysis, and is not intended as a complete or [mal 

interpretation. 

Argumentation offers a conceptual framework, which can be used prospectively or retrospectively to 

uncover or anticipate the socio-political processes structuring meanings of EIA and subsequent forms of 

institutionalisation. In the Barbadian context of very skewed relations of power in public decision-making, 

discussion, negotiation and public debate on coastal management issues become a contest between those 

with influence and those who would like to have it. Therefore, in order to assist decision-makers in 

Barbados with the introduction of EIA into an existing planning system, there is need for an improved 

understanding of the significance of socially-constructed meanings of EIA in a Barbadian context.21 There is 

a need to improve our understanding of how the frames of refer~Il~' ideologies, world views and ~alues 

used by policy actors, are shaping EIA decisions and forms of institutionalisation in the specific socio

historic context of this small, developing island-state. These arguments provide the main thrust of the 

analysis that is developed in this thesis. 

The focus on Barbados is motivated by two primary considerations. The first is my concern for planning, 

and for an improved understanding of the socio-political dimensions of EIA in my country of birth, where I 

19 Lowndes (1996); Healey (1996). 
20 Healey (1993a). 
21 The term constructed implies that understandings of EIA are the result of a selective, subjective process. 

Also that individuals have a range of options open to them in re-presenting EIA. See for example 
Berger & Luckmann (1966). 
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worked as a physical planner with the government for a number of years. The second is that Barbados offers 

a valuable opportunity to ground the developing theory of argumentation in planning and policy analysis in a 

particular socio-cultural context. The goal of the thesis is to provide an improved understanding of EIA 

policy and practice in Barbados which may be applicable to other developing countries. 

Layout of the Study 

The study is organised into seven chapters. Figure 0-2 provides an overview of the research process. The 

current chapter introduces the research problem, the theoretical framework and research objectives. 

--
Chapter Chapter Chapters Chapter Chapter Chapter 

One Two Three & Four Five Six Seven 
Task Literature Theoretical Analysis of Interpretation Politics of Analysis of 

review framework context ofEIA meanings implications 
meanings 

Conceptual Models of Argumentation Text Argument Policy 
Tools EIA structure; myths 

Storylines 

Figure 0-2 Overview of Research Process 

Chapter One reviews dominant perspectives of EIA and their contribution to understandings of how policy 

actors make EIA meaningful. The main point is that the dominant rational infonnation models used in 

developing countries contribute very little to an understanding of how individuals interpret EIA at the 

situational level of practice. 

Chapter Two outlines an interpretive approach based on the notion of argumentation. Argumentation is a 

conceptual framework for observing and analysing the strategic use of language as a force which mobilises 

meaning and shapes the development and outcomes of EIA. Three main points are emphasised. The first is 

that an interpretive approach has goals that are very different from the dominant rational decision-making 

perspectives in EIA literature for developing countries. The latter perspectives seek to determine the best 

means to a given end. The problems which EIA is intended to address, and their solutions are treated as 
- -. .-- -

concrete elements which exist outside of the definitional activities of humans. This approach is limited in its 

ability to anticipate decision outcomes because it ignores how people make sense of issues on the basis of 

their contextual knowledge. In contrast, an interpretive analysis seeks to obtain a broader understanding of 

the problems of EIA and the choice taken to address their resolution, by recognising that they are shaped by 

human understandings and perceptions. Consequently, an interpretive approach recognises the inevitability 

and legitimacy of multiple perspectives of EIA. 

The second point is that argumentation addresses directly the socio-political motives and intentions 

underpinning the particular ways in which policy actors choose to re-present events and actions in a policy 

situation. The underlying assumptions of prevailing models of EIA limit their scope to address the way in 

which individuals value, respond to, and interpret EIA at the situational level of practice. The third point is 
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that argwnentation deals with the centrality of persuasion and power in determining the extent to which 

dominant understandings of EIA are sustained or challenged by policy-relevant groups in a specific 

institutional setting. Chapter Two also defines the key concepts which are used throughout the study in 

discussions of argumentative practices. The primary concepts relied upon are argwnentative structure, text, 

storyline and policy myth. These concepts are briefly discussed in a Barbadian context and are followed by 

a detailed discussion of the case study strategy used to explore coastal EIA as argwnentative practice in 
Barbados. 

Chapter Three provides an overview of Barbados and the institutional context of coastal zone management. 

In this chapter, the texts and institutionalised practices w~ctl Tonn the context and history of ways of 

understanding EIA policy problems and their resolution are ide.f'tified. This history of how issues have been 

dealt with in coastal zone management is grounded in an intetpretation of the underlying assumptions in 

literature on coastal zone management, physical planning and wider decision-making traditions for 

Barbados. It is argued that the texts of developmentalism, strategic physical planning, and sustainability 

were three primary threads of meaning within a broader philosophy of development planning exerting an 

influence on how policy actors interpreted coastal issues in Barbados. In addition, a highly centralised 

planning system has given birth to virtually closed formal proceedings. The result is that the voices which 

have a history of being heard in these proceedings have a considerable advantage in influencing the ways 

EIA may be understood in coastal zone management processes. Furthennore, a near-institutionalised system 

of patronage in Barbados has cut across class interests, and resulted in a silent majority leaving matters of 

public decision-making to politicians in association with a powerful civil service on the one hand, and in 

association with a wealthy, predominantly White business class on the other. Under these conditions, 

argwnentation in matters of coastal zone management traditionally has not been a matter of open public 

debate or discussion; the voices of technocrats, a strong business community and politicians have dominated 

decision proceedings on public matters. 

Chapter Four describes the specific proposals and events comprising the case of the Port 8t Charles 

Waterfront Development in Barbados. It is argued that the prevailing political and economic climate, and 

patterns of interaction among policy actors influenced interpretations of coastal EIA in the policy situation. 

In the context of threats of devaluation of the Barbados dollar, and estimates of over one-quarter of the adult 

population unemployed, government's technical officials were under pressure from politicians and local 
. -. " ~ -

investors to moderate their traditional technical approaches to· EIA in order to facilitate the approval of 

investment projects like Port 8t. Charles.. At the same time, this climate gave local investors greater leverage 

in their use of bargaining outside of fonnal proceedings, to channel a positive outcome for Port St. Charles 

Development. Between the government's Review Committee and the developers' Project Team, there were 

seemingly conflicting positions in their interpretations of EIA which could be linked to their traditional 

resources and influence in public decision-making. 

Chapter Five demonstrates the analytic value of an argumentative perspective of coastal EIA for Barbados. 

This chapter explains how policy-relevant groups use their arguments to create, communicate and sustain 

particular meanings of EIA, with the aim of influencing actions and decision outcomes. The main argument 
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is that these structuring practices of policy actors are accessible through an analysis of their strategic use of 

language. In presenting their arguments to others as storylines with policy myths, policy actors in Barbados 

used at least four different interpretive schemes to invest coastal EIA with meaning, and to influence 

outcomes. The two dominant interpretive frameworks were of technocratic-pragmatism and of business. 

There were also two subsidiary interpretive frameworks, identified as equity and defeatism. 

In Chapter Six the decision-making process for Port St. Charles is conceptualised as a contest, between 

technocracy and business, for dominance over interpretations of EIA in order to obtain specific outcomes. 

All four of these selective representations of EIA are used strategically to influence the issues to be 

considered in the next phase of discussions for institutiofUil-strengthening. The dominance of the 

assumptions, rules and beliefs of technocracy and business a~ the basis for investing EIA with meaning, 

reflects the power and historical influence of these viewpoints in public decision-making. The defeatist 

storyline goes unheard in formal proceedings, while equity as a means of making sense of EIA remains in 

the early stages of development as a coherent and persuasive storyline. Since support among those 

understanding EIA from a perspective of equity was not well established, it offered little challenge to 

dominant understandings of EIA in the contest over different interpretations. The approval of Port St. 

Charles Development is perceived as a victory for both technocracy and business as bases for creating 

meanings of EIA. 

Chapter Seven is a discussion of two primary issues. One, is the implications of the dominant meanings 

being invested in EIA for its formal introduction into coastal zone management. The other is the 

significance of an argumentative analysis for development of the policy and practice of EIA. With regards 

to the significance of an argumentative perspective, argumentation is advanced as a further development of 

existing theories of EIA because it provides a framework for observing and analysing how EIA is made 

meaningful at the situational level of practice. In addition, an argumentative analysis opens up opportunities 

to deal with the complexity of multiple interpretations of EIA, by allowing policy actors to uncover the 

points of convergence and divergence of multiple interpretive schemes which might form a basis for tension 

in the implementation of EIA. Therefore, the approach contributes to a shared understanding of the 

legitimacy of multiple perspectives of EIA. Further to this, an argumentative perspective provides a 

framework for linking the technical and substantive dimensions of EIA with the social and political 

dimensions of EIA, in efforts to influence decision outcomes._ 1]ll.~ type of analysis offers an imp!oved 

framework for understanding how EIA outcomes might differ from stated goals. Moreover, an 

argumentative analysis of EIA is the start of comparative analyses of EIA for an interpretive perspective. 

This may be especially valuable in the guidance of decision-makers in small developing island-states like 

Barbados, where formal arrangements for EIA are being discussed. 

With regards to Barbados, an argumentative analysis highlights the fundamental significance of 

understanding relations of power in shaping the dominant meanings invested in EIA. An understanding of 

EIA in Barbados from an argumentative perspective provides an opportunity for policy-makers to design 

strategies to reduce politically-structured constraints to EIA implementation. I argue that if the Government 

of Barbados continues to link its use of EIA to goals of sustainable development, and the principle of 
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collectively and interactively working out how to manage environmental change, then the dominance of the 

voices of technocracy and business will demand the creation of opportunities to redirect or re-focus the 

nature of the political structuring at the situational level of practice. Currently, the approach being developed 

towards EIA is a hybrid approach, which will give greater legislative and regulatory control to the 

proponents of technocracy and of business principles in interpretations of EIA. In order to narrow the gap 

between the stated goals of EIA and the actual outcomes driven by the interpretations and perceptions of 

traditionally dominant groups, there is a need to use creative strategies to foster greater critical examination 

and self-consciousness among all policy actors. There is also a need to design formal EIA proceedings 

which build upon existing social and economic strengths, which provide opportunities for cross-examination, 

and which consider a gradual change in the role of governme~rs -planners from that of providers to that of 

mediators. The fonnal integration of EIA into coastal zone mpnagement is unlikely to achieve its stated 

goals of sustainable coastal development, unless strategies are designed and implemented to soften the 

voices of technocracy and business, so that others like equity can be heard, and the voice of defeatism can be 

eradicated. 
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Chapter One 

Perspectives of Environmental Impact Assessment 

If environmental impact assessment (EIA) is to be effective in improving environmental decision-making 

there will need to be changes in traditional patterns of public decision-making, Yet, one of the most 

neglected aspects of the use of EIA in developing countries is the political reality that the form and nature of 

implementation is deteirnined by how it is interpreted by those responsible for using it. The dominant 

theoretical assumptions and rationalities which govern EIA are grounded in science and objective 

knowledge. These ways of knowing focus on forms of institl1~oJl31isation as abstract entities and obscure 

the complex coordinated actions of persons in groupings and networks in particular socio-historic contexts. 

From this perspective, EIA theory and practice has the potential'to be disconnected entities. Consequently, it 

is important to re-examine EIA with a sharper focus on the roles played by individuals and groups in 

structuring meanings of EIA in specific socio-cultural contexts. This refocusing is important because the 

policy actors' ability to recognise the interrelationship of the technical, political and interactive dimensions 

of EIA, determines the effective use of EIA in improving decision outcomes. 

This chapter explores the theoretical assumptions underpinning dominant models of EIA in public decision

making, and builds a case for the development of an interpretive framework for the analysis of theory and 

the evaluation of practice. Particular emphasis is given to those models of EIA used in Caribbean island

states and the issues arising from their u,se in these ,territories. To put these models into perspective, the 

chapter begins with an overview of the development ofEIA as a distinctive disciplinary focus. 

Background to Environmental Impact Assessment 

Environmental impact assessment was introduced, in the form commonly recognised today, when the United 

States National Environmental Protection Act (NEPA) 1%9 came into effect on 1 January 1970.1 In the 

United States, the tenns, environmental impact assessment (EIA) and environmental impact statement (EIS), 

were the original terms used to refer to the detailed procedures provided to enforce the national legislation 

governing environmental quality. Originally, EIA referred to a brief examination of guidelines to determine 

whether a project required a full environmental study while EIS was a full environmental study, including 

procedures and fmdings. Now EIA is accepted internationally aS,a report including substantial aspects-of an 

environmental study. the latter usage is the one employed in this study. 

EIA was developed in the United States in response to the perceived inadequacies of methods used in the 

1950s and 1960s to guide planning and development decisions affecting the environment, and in response to 

growing public and professional concern about the environmental consequences of major developments. 

Both the UK and the US have a long history ofEIA application prior to 1970. This approach to EIA, 
however, was less comprehensive, systematic and structured than the fonn more commonly used today. 
See Fortlage (1990); Caldwell (1978). 
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The 1950s and 1960s was a period seen as marked by a re-emergence of concern for a human-earth 

relationship and man's responsibility to nature? 

The principle objectives of the National Environmental Protection Act (NEPA) 1969, were set on a broad 

conceptual basis. First, the Act mandated the incorporation of environmental values at the earliest stages of 

planning and decision making (including policy and programme formulation). Second, it provided It 

framework for revealing the environmental consequences of planned actions and increased public scrutiny 

and involvement in the decision making process.3 Techniques developed in the United States have 

subsequently been adopted and implemented primarily in project planning by national and provincial 

governments, funding organizations, private firms and internati(m~lagencies. 

In principle, EIA provides an integrated approach to the review-of environmental consequences; includes a 

systematic, holistic approach to the consideration of socio-economic and culturaI as well as biophysical 

systems (taking account of non-quantified values and using ecological infonnation and concepts); gives 

consideration to indirect effects; and involves the community in the evaluation of proposed changes.4 It 

should be able to provide decision makers with guidance for making informed tradeoffs among conflicting 

aspects of environmental quality and other societal objectives.5 In practice, however, much more emphasis 

has been placed on the technical and economic aspects of EIA. 

Understandings of EIA must begin with considerations of its socio-historic context. In perceiving EIA, for 

example, as a response to the tensions between rapid economic development in the post-World War II era 

and a vocal, organised environmentally conscious public, the ideological and pragmatic bases of EIA must 

be taken into account. From an ideological perspective, EIA may be viewed as a challenge to bring about 

changes in traditional bureaucratic decision-making linked to the idea of planning.6 The idea of modern 

planning is that it is possible through the application of scientifically-derived knowledge to shape and design 

future conditions according to preferences. Alexander, for example, defines planning as "the deliberate 

social or organisational activity of developing an optimal strategy of future action to achieve a desired set of 

goals, for solving novel problems in complex contexts, attended by the power and intention to conunit 

resources; and to act as necessary to implement the chosen strategy". 7 

2 

3 

4 

5 

6 

7 

Professionals involved in pressure groups movements at that time came from the community of 
ecologists and conservationists. See Q'Riordan & Turner (1983) and Nicholson (1987) for 
overviews on environmentalism and the environment movement. 
See for example Caldwell, L.K. (1978); Hyman & Stiffel (1988). 
A few countries like Thailand did not have provisions for public participation in their fonnal 
arrangements for EIA up to 1992. See Robinson (1992), p.598. 
Hyman, E.L. & Stiffel, B. (1988). 
Modem planning as a distinctive discipline has its ideological basis in the concept of scientific 
rationality. Modem planning is concerned with the setting of goals for society, applying systematic 
tools of analysis in identifying ways in which desired outcomes may be achieved; and providing the 
necessary framework for action. See for example Alexander (1992). 
Alexander op.cit., p. 73. 
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This conceptualisation of planning was based on the asswnption that reality could be controlled and 

perfected. It was assumed that the world could be shaped and moulded as desired because its internal logic 

could be uncovered and these laws could themselves be manipulated. Modernist planners believed in a 

future in which social problems could be tamed and humanity liberated from the constraints of scarcity and 

greed. This concept crystallised during the first half of this century to form the basis of the role of planners 

as technocrats. In other words, modem planning is associated frequently with the belief that the knowledge 

required to facilitate movement in preferred directions was held or was attainable by technically skilled 

persons. 

Operating on the basis of a belief in technical and scientific; !~tionality, planners claimed a scientific and 

objective logic that transcended the interests of capital, labour and the state. This logic allowed modernist 

planners to disengage themselves from the interests of any particular group, avoid accusations of self

interests, and identify their actions as being in the public interest, that is to say, actions that benefit society as 

a whole. From this progressive perspective, the state is regarded as an instrumental representative of all its 

citizens whose interests are disclosed by the expertise of planners with their privileged insightS. This 

allowed planners to avoid the tension of issues relating to the incompatibility of planning and democracy. 

Therefore, the aim of the modernist planners is to act as experts who would utilise the laws of development 

and forethought to guide society. 8 

However, ErA has the potential to radically alter this approach to societal advancement by requiring the 

involvem~nt of ordinary citizens, and offering them a shared responsibility for decisions and actions 

affecting the entire society or community. The pragmatic bases for the introduction of ErA in the United 

States were rooted in the perceived need for redirection and widening of the social concerns and analytic 

approaches used by government agencies in their decision-making practices. There were growing public 

concerns about the bureaucratic state's ability to and interest in looking after the range of values and 

interests of those affected by their actions.9 

Environmental impact assessment is dynamic and now appears in a number of institutional forms and is 

practiced in several different ways. It continues to be of increasing importance in the planning and 

management of natural and human-made environments worldwide, largely in concert with an international 

movement to introduce long-term strategies to achieve sustainable development. The popular notion of 

sustainability as a goal of environmental policy has its origins in·the~wave of national environmental policies 

which were promoted by the first global environmental meeting in 1972.10 However, the phrase sustainable 

development gained world wide attention with the publication of the now renowned Brundtland Report, an 

outcome of the World Commission on Environment and Development,u In this context, sustainable 

development may be perceived as concerned with the need to integrate environmental protection with 

continuing social and economic development. The United Nations Conference on Environment and 

Development held in Rio de Janeiro in 1992 provided the largest global forum for expressions of 

8 Beauregard (1989), Friedman (1987), 
9 See for example Fairfax & Ingram (1978); O'Riordan & Sewell (1981), 
10 United Nations Conference on the Human Environment, Stockholm, 1972, 
II World Commission on the Environment (1987); also see Keating (1993), 
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commitment to sustainable lifestyles. At this conference the future role of EIA as part of an overall strategy 

aimed at translating environmental sustainability into operational tenns was secured by its inclusion in 

Principle 17 of the Rio Declaration on Environment and Developmene2 In addition, the United Nations 

Conference for Small Island Developing States, held in 1994 in Bridgetown, Barbados, saw countries 

reaffirming their commitment to environmental sustainability. 

However, EIA has been shadowed from its inception by both praise and criticism On the one hand, it has 

been praised for its anticipatory approach to the consequences of development activities and for increasing 

the level of public participation in decision-making.13 On the other hand, it has been criticised, for example, 

for its project focus and inability to address cumulative effect8_ELdevelopment activities, given our limited 

understanding of complex interrelationships within ecological- systems and between ecological and human 

systems. It has also been noted that its effectiveness in project !maIysis has been limited since it tends to be 

introduced in the late stages of the planning process.14 These concerns have been expressed in the growing 

number of calls for the use of EIA in policy, planning and programme design processes, frequently referred 

to as strategic environmental assessment (SEA). Some industrialised countries, for example, the United 

States, Canada, the United Kingdom, the Netherlands, have some form of experience with SEA. IS In effect, 

particular interest has been the fact that EIA is nearly always characterised by uncertainty and ambiguity in 

the ecological, administrative and political environments in which it is used even though it actually involves 

numerous scientific, social and political decisions.16 

Nevertheless, it is being recognised that a full understanding of EIA not only requires an understanding of 

policy and procedural arrangements, but also an awareness of the values, interests and skills of its 

participants and their social-interactions in historical contexts. Sadler observes that "the process of 

decision-making is enormously dependent on the ability of the key actors to integrate complex information, 

to recognise clearly the implications of their interests and values and to be able to make trade-offs in both a 

disciplined and democratic manner.,,17 A recognition of the need to understand the underlying social and 

political processes underpinning the technical dimensions of EIA is undermined by the conflict and 

controversy which have attended efforts to incorporate environmental values into decision-making. This 

apparent contradiction has arisen from the differences in values and interests that exist in a pluralistic society 

with respect to use and management of the environment. Consequently; there has been a development of 

negotiation and conflict-resolution approaches to complement the environmental assessment process and 

12 Environmental Impact Assessment, as a national instrument, shall be undertaken for proposed activities 
that are likely to have a significant adverse impact on the environment and are subject to a decision of a 
competent national authority. (Johnson 1993, p.1l7). 

13 See for example O'Riordan & Sewell (1981). 
14 Sadler (1986); Armour (1990); McDonald & Brown (1990). 
IS Lee & Walsh (1992); Wood & Dejeddour (1992). 
16 Mostert (1996); Matthews (1975); Susskind & Dunlap (1981). 
17 Sadler (1988), p.139-140. 
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decision-making.18 An important aspect of these developments has been an interest in collectively debating 

and deciding on matters of common concern.19 

Models of Environmental Impact Assessment 

It is evident from experiences with EIA implementation, that the actual intent of legislation and policy is 

open to many interpretations?O EIA may be viewed differently by an environmental protection agency, a 

proponent of a project, a political interest group, and a potentially affected individual. This situation 

accentuates the need for an improved understanding of how people make sense of EIA in specific contexts. 

However, there has been little exploration of the theoretical-approaches, perceptions and world views 

underlying the use of EIA.21 Such a comprehensive unders~ding of EIA can increase its potential as an 

anticipatory policy in countries like Barbados where plans for its formal provision are currently under 

consideration. 

Five commonly adopted perspectives of EIA will be discussed here as a basis for exposing the need for 

further insights into how EIA outcomes are determined by its users. The models discussed have been 

derived from political science, and are shown in Figure 1-1. These five models are rational information, 

organisationalist, pluralist, institutionalist, and symbolic action. They are not intended to be exhaustive as 

other models might have been conceptualised. They are also not mutually exclusive, as many authors of 

EIA literature fall into more than one category. The perspectives selected for discussion are those which are 

frequently referred to in the EIA literature of the United States, Canada, the United Kingdom and several 

developing countries. The experience of these countries is an appropriate basis on which to develop a 

suitable framework to guide an analysis of EIA in Barbados, given the strong historical, economic, political 

and institutional ties between Barbados and these countries. Each model will be discussed in terms of the 

theoretical bases on which the outcomes ofEIA are assumed to be determined. 

Rational decision-making models are concerned with EIA as a mechanism for improving the quality of 

information in decision-making?2 This is done by providing decision-makers with more scientific and 

precise information about the environmental consequences of development options, and about the possible 

ways in which the negative effects associated with development actions could be avoided or mitigated. The 

underlying rationality is technical, scientific and economic, with an emphasis on quantitative techniques. 

18 Sadler & Armour (1987); Hoffman (1992), Dorcey & Riek (1987). 
19 There is a growing emphasis on negotiated approaches to decision-making in environmental 

assessment processes. Negotiated decisionmkaing may be described as occurring when individuals or 
organisations make trade-offs among themselves and adopt an agreement 'This differs from consultative 
decision-making which occurs when an individual or organisation consults with other individuals or 
organisations before making trade-offs and imposing a decision. Dorcey & Riek (1987) p.8. Also see 
Sadler (1993); Dale & Lane (1994); Hoffman (1992); Susskind et. al. (1987), Susskind, (1986). 

20 See for example Armour (1977) and Lang (1979) for commentaries on multiple interpretations ofEIA in 
the early stages of implementation in the United States and Canada See Dixon (1994) and Morgan 
(1993) for similar commentaries on the New Zealand experience. 

21 Among those authors examining the theoretical bases of approaches to EIA are Culhane (1987); Murray 
(1990); Buhrs (1991); Kurian (1995). 

22 See for example Clark (1984); Wathern (1988); Morrisey (1993); Andrews (1973); Petak (1981), 
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From this perspective, objective assessments about facts are viewed as quite distinct from the value 

judgments which are inevitable in the detennination of decisions at every stage of ErA. A consequence of 

this approach is that the technical, political and interactive dimensions of EIA are treated as 

compartmentalised processes. Rational information models are the most frequently used in framing 

definitions and objectives of environmental assessment processes. Nearly all the literature on EIA in 

developing countries adopt the assumptions of rational information models in their perceptions of the role of 

EIA. The literature for developing countries is concerned, for the most part, with identifying the physical, 

political, social and cultural characteristics of these countries so that appropriate methods, guidelines and 

procedures may be developed for collection, analysis and dissemination of information.23 

The value of rational information models lies in their ability to~ used as frameworks for establishing a set 

of assumptions about the conditions within which decisions are: to be made; for focusing on the options and 

strategies available to participants of EIA; and for making it possible to view discrete decisions as part of an 

overall decision-making system. However, the model ignores the political reality that it is often difficult, if 

not impossible, to distinguish between facts and values. In addition, the model does not acknowledge that 

much of the information presented in environmental impact statements is not scientific fact. Rather, the 

information normally comprises predictions or best guesses about potential future impacts. This may be 

because scientific experimentation is not always a feasible approach to many of the issues being dealt with. 

In effect, this model ignores the political nature of ErA and the contexts within which it is used. The fact 

that hidden agendas and ulterior motives, more than sound technical scrutiny of projects, underpin even the 

most rational decision-making process is ignored.24 The model, by assuming that decisions are taken on 

technocratic merits, rather than on any political considerations, oversimplifies the basis on which actors in 

the policy situation interpret EIA. 

The organisationalist, pluralist and institutionalist models are linked in their focus on the political and 

interactive dimensions of ErA. Organisationalist models perceive EIA as a strategy which can change 

attitudes and practices within agencies that have the potential to harm the environment through their 

development actions. This perspective of EIA assumes that traditional organisational control over 

information and influence over policy alternatives can be altered by EIA. It is assumed that the direction of 

the organisation itself can be changed by enforcing new rules and regulations, retraining personnel and 

introducing specialists with environmental values, such as environmental analysts. 25 Organisationalist 

models emphasise the procedural requirements of EIA. 26 Howe~~r.>- changing processes and mechapisms 

should not be seen as sufficient for creating changes in policy. This perspective ignores the importance of 

the political attitudes and processes in the wider society which influence individuals' decisions and choices 

in an EIA policy situation. 

Pluralist models are concerned with EIA as a strategy which can change the attitudes and practices of 

development agencies by emphasising changes outside of these agencies.27 The incorporation of 

23 See for example Biswas & Geping (1987); Ahmad & Samming (1987); Geoghegan (1985). 
24 Kurian (1995), p.61. 
2S See for example Culhane (1987). 
26 See for example Ortalano (1987). 
27 See for example Taylor (1984); Bartlett & Baber (1989); O'Riordan & Sewell (1981). 
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environmental values into decision-making is prompted by mechanisms such as increased public 

participation and involvement. Pluralist models are concerned with understanding the conflict, bargaining, 

and forming coalitions among environmental groups, agency officials, private developers and other bodies in 

exerting an influence on ErA decisions. However, the pluralist model ignores the relationship between 

power and privilege which accounts for the non-representation or unequal representation of many voices in 

society. Those authors who have directed attention to the importance in developing countries of 

understanding the values of politicians, people and interest groups in EIA fail to address directly the politics 

of participation.28 

The institutionalist models perceives EIA as a catalyst for a~strative and policy refonn. Some versions 

focus on institutionalising environmental values within the aecision-making framework of government 

agencies while others emphasise the creation of opportunities for public participation which allow values and 

opinions to be taken into consideration prior to final decisions. 29 It is assumed that mandatory provisions for 

EIA can bring about change in administrative behaviour and decision-making by changing fonnally and 

informally the premises, rules and values for arriving at legitimate decisions. Bartlett, in developing the 

idea of ecological rationality argues that EIA can induce change to administrative behaviour by requiring a 

new fonn of rationality.30 In other words, by changing administrative processes, EIA subsequently fosters 

a fonn of social learning over time which results in individuals in organisations making choices which 

protect and enhance the earth· s ecological life support system. Those using institutionalist models are 

sensitive to the political nature of environmental policy-making and are aware of the significance of relations 

of power in this context. However, from an interpretive perspective, the institutionalist model is weakened 

by the tendency to confine interpretations of EIA to the influence of those processes within the institution. 

Symbolic action models assume that EIA depends on how individuals choose to frame it and interpret it. 

The model also assumes that language, with its inherent ambiguity, provides a medium through which 

knowledge is created and expressed. Language structures meaning for individuals and consequently 

structures interpretations of the social world. The symbolic action model has negative and positive versions. 

One negative approach sees EIA as a legitimation tool. EIA is assumed to be a token policy intended to 

appease a concerned public and specific interest groups while it is unaccompanied by any substantive action 

to change actual decision-making?! It has been argued that EIA serves to legitimise development actions 

that are socially or environmentally damaging by generating rules and procedures which appear to be value

free and efficient. In this way. EIA can legitimise the State's authority. by providing a backing for decisions 

that have already been made. A more positive approach to symbolic action models is that EIA, because it is 

symbolically mediated, has the potential to reform institutional realities with deeply embedded values and 

world views. 32 

28 See for example Fuggle (1990); Yap (1990). 
29 See for example Bartlett (1989), (1990); Caldwell (1989). 
30 Bartlett (1990), p. 91. 
3! 
32 

See for example Leeson (1994); Herington (1988). 
See for example Wandesforde-Smith (1989). 
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The theoretical terrain which needs to be covered in order to further lUlderstand the complex processes 

through which individuals shape, channel and direct EIA outcomes, has started to be mapped by existing 

institutionalist and symbolic action models. These models embrace some elements of an interpretive 

approach which seeks to lUlderstand how people make meanings in policy situations. As advocated in 

institutionalist models, the complex routines, procedures, conventions, roles, strategies, organisational fonns, 

and technologies, are central to grasping the complexity of how choices related to EIA are formed; 

channeled, reasoned and structured. There is a recognition that simultaneously these choices are influenced 

by the surrOlUlding complementary or conflicting beliefs, paradigms, codes, and cultures which form the 

context within which institutional practices are sustained or challenged. In addition, the emphasis of 

symbolic action models on the power of language in mobilising.!lleanings, and the influence of world views 

and beliefs in the wider society also contribute to a further uiJder_standing of the complex policy setting 

within which choices and decisions concerning EIA are made. However, the means by which EIA is 

assumed to influence policy in the developing island-states of the Caribbean have been expressed in the 

literature in very narrow terms. 

Environmental Impact Assessment and Caribbean Development 

The broad context within which environmental impact assessment (EIA) has been introduced into 

developing countries has been one of traditional decision-making practices associated with the idea of 

development planning. Development planning assumes that by applying intelligent and rational thought, 

pre-modem societies can be effectively transformed into modem ones. The approach is related to a 

particular perception of the problem of underdevelopment. 

The introduction of EIA into developing nations, therefore, has been part of a wider programme of 

development aid, with development and underdevelopment being perceived in a linear relationship with each 

other. This aid is manifested in the transfer of what Rostow, for example, perceives as missing ingredients 

from under-developed countries which are transferred to them from developed societies. 33 Among the 

elements, are capital, technology, motivation, expertise and education, and a continuation of the colonial 

trends typically pursued without altering the fundamental structure of the overall capitalist system, which 

may be perceived as sustaining development and underdevelopment as opposite sides of the same coin 34 

Consequently developing countries are in pursuit of ways and mean~ ~? make their societies more like ~ose 

of the industrialised nations with the often concomitant assumption that foreign-aid led development is the 

appropriate way to proceed to achieve maximum and equitable welfare for its people. 

33 Rostow (1960). 
34 See for example Frank (1971) for a theory on the causes of under -development which is an 

alternative perspective to that commonly held by many international aid agencies and 
developed countries and advocated by Rostow (1969). In addition, the works of Beckford (1983) and 
Rodney (1983) offer profound insights into the nature of underdevelopment as a process being sustained 
by a general state of dependency. Third World societies through their dependence on external capital 
are perceived as locked into a dependent relationship with metropolitan and developed societies and 
consequently are locked into a state of underdevelopment. 



23 

EIA has been introduced to Barbados and many other developing countries, in part, in conjunction with large 

externally funded development programmes and projects.35 EIA in the Caribbean islands has emerged from 

very different circumstances from those which led to its use in the United States. In the United States, EIA 

was a government response to public concerns for the undesirable effects of development In the Caribbean, 

the introduction of EIA is being spearheaded by external funding agencies, compelled to use EIA in order to 

comply with their countries' national environmental policies, by concerned professionals, and by 

environmental interest groupS.36 Public discussion of EIA in the Caribbean began in the mid 1980s on the 

initiative of academics, professionals and non-governmental organisations. At that time, only the French 

West Indies, the United States Virgin Islands and Puerto Rico had legal mandates requiring EIA37 Since 

then, the governments of St. Kitts and Nevis, Jamaica, Trinida~ a,nd the Organisation of Eastern Caribbean 

States have all introduced provisions for EIA. Barbados began the process of designing appropriate 

legislation for EIA in 1997. ~ 

The EIA literature for developing countries is marked by its focus on the need for EIA to be adapted to meet 

the specific needs of developing countries. The majority of the discussion has centred on the integration of 

methodologies, techniques and procedures for EIA into existing development planning processes. The focus 

on integration has developed on the basis of a widely-held view that the introduction of EIA, as a broad 

vision of environmental management, should build on the existing economic and social strengths of these 

island-states.38 This approach compliments a broad understanding of EIA in the Caribbean islands as yet 

another import from developed countries. An integrative approach to the use of EIA is therefore represented 

as a way of respecting the existing socio-political systems of the Caribbean islands and . expanding on them, 

rather than radically replacing them. 

However, integration has so far been very limited. What has occurred is that a number of coordinating 

agencies have been established and there has been no indication that traditional decision-making has been 

substantially influenced by these agencies. Indeed, some commentators have observed that in spite of the 

many agencies, few have been functional. 39 Barbados has the example of its Environmental Unit which was 

set up in 1986 in the context of a widely held expectation that it would eventually serve a coordinating role 

in environmental management. To date, the Unit continues to operate on the periphery of the mainstream 

regulatory functions of governments established technical agencies. 

The lack of influence of environmental policies and agencies in ~eci~iQn-making has been explained in !erms 

of the physical and socio-political characteristics of the islands. For some, the problem is perceived as being 

related to the narrow margins of error allowed in development decisions because of geographical smallness, 

a lack of awareness of broad issues, a lack of base information for technical analyses, the insular nature of 

3S Webber (1987); Abel & Stocking (1981); Kennedy (1988); Ortalano et. al. (1987). 
36 See Robinson (1992) for the range of countries and international organisations now using EIA. 
37 The first regional seminar on EIA in the Caribbean was held in May 1985. See Proceedings of the 

Caribbean seminar on environmental impact assessment (1985). The first international workshop on 
EIA was held in June 1987. See Proceedings of the international workshop on impact asessment for 
international development (1987). 

38 See for example Wolf (1988), p. 7. 
39 Renard (1988), p. 514. 
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island-states, the openness of their economies, and the fragility of their ecosystems. 40 For others, it is 

perceived as a lack of adequate institutional and legislative arrangements and "the reality that development 

proposals often reach the desk of the planner after most of the decisions have been made by higher 

authorities.,,41 Renard has observed that a major restraint to the use ofEIA is another political reality, that a 

major investor or developer usually has considerable power and influence in a small country plagued by 

unemployment and eager to generate foreign exchange. 42 These Caribbean experiences and perceptions of 

the problems of environmental management in the region raise for consideration the means by which 

commentators assume EIA influences policy. By far the dominant assumptions underpinning discussions 

and literature are those consistent with rational information models and organisationalist models. As 

discussed earlier, with regards to the former, there is the assump.!!on that the purpose ofEIA is to ensure that 

the best available information about potential environmental consequences made accessible to and used by 

the decision-maker. These models do not address issues of individual interpretation in specific policy 

settings. With regards to organisationalist models, these perspectives of EIA are built on the assumption that 

changing processes and introducing mechanisms will bring about required changes in policy, practice and 

attitudes. In the case of both of these decision-making models, the complexity and significance of socio-

political processes in mediating individual choices are obscured. Consequently, for the most part, 

mainstream literature expresses a narrow understanding of how EIA works. 

However, there are a few commentators, notably Rodriques, who recognises the significance of socio

political processes in shaping opinions, choices and decisions in the use ofEIA. 

In most developing countries, decision-making on specific issues is a closed process of 
consensus among a very small elite. Therefore the most important element in applying 
EIA to developing countries is to promote public participation and awareness in the issues 
of development actions and their environmental and social consequences. No matter how 
many technical studies and baseline studies are conducted, the orientation of the project 
does not change unless there is access to and influence with the decision-makers. In other 
words, the application of EIA to third world countries is, in many instances, not a technical 
but a political question.43 

The importance of human agency in the success or failure of EIA is also noted by Wolf, who in his 

commentary on the use of EIA in small island-states, made a specific call for further research into political 

leadership and local perspectives.44 To date, there have been very few efforts to develop a framework for 

understanding how EIA and its forms of institutionalisation are shaped by those involved in its use on the 

basis of their contextual knowledge. 45 There is therefore still a need for new insights into the experiences of 

small developing island-states which improve our understandings of the significance of how EIA is 

interpreted, valued and responded to at the situational level of practice. 

40 See for example Towle (1988), p. 75-76; Cornford (1988); Furtado (1988). 
41 Renard (1988), p. 512. Also see Williams (1988), p. 459 for similar views. 
42 Renard (1988), p. 512. 
43 Rodriques (1988), p. 70. 
44 Wolf (1988), p. 9. 
45 Gamman's (1990) research on environmental policy in three Caribbean islands using a framework of 

interest group politics is a notable contribution in this area. 
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Summary 

EIA emerged in the United States in response to public concern about the undesirable effects of major 

development activities. ErA is open to many interpretations by legislators, developers, political interest 

groups and potentially affected citizens. Consequently there is still often a gap between the stated goals <:>f 

EIA and actual outcomes. However, the theoretical terrain which needs to be covered in order to further 

understand the complex processes through which individuals shape, channel and direct EIA outcomes has 

started to be mapped by institutionalist and symbolic action models of decision-making. These models begin 

to grasp the complexity of how choices related to ErA are formed, channelled, reasoned and structured. This 
,-

kind of insight is still absent from perspectives of EIA ill the Caribbean small island-states where 

development planning centred on economic growth lends itself to the dominance of rational information 

models in the use of EIA. 

Rational information models do not give adequate consideration to how individuals make EIA meaningful 

on the basis of their contextual knowledge. However, it is increasingly being recognised that an improved 

understanding of how environmental protection actions continue to fall short of stated goals can be gained 

through an exploration of the significance of local perspectives as well as understandings of, and responses 

to EIA. 
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Chapter Two 

An Interpretive Approach 

The inevitability of multiple interpretations and meanings of EIA in the context of an ever increasing need to 

manage complex environmental issues has already been recognised. Now the role of individuals in structuring 

these meanings at the situational level of practice, and therefore in structuring fonns of institutionalisation, 

needs to be explored. Traditionally, theoretical asswnptions underpinning EIA policy and practice have been 

grounded in the philosophies of positivistic science. Nevertheless, these traditional ways of knowing and 

reasoning have been challenged by a variety of theoretical positions such as hermeneutics, phenomenology, 

social construction, critical theory, discourse analysis and deconstruction. Each of these interpretive theories 
-

has its own methodological developments and approaches which sometimes overlap and/or sometimes conflict 

However, those accepting these different interpretive philosophies all subscribe to the belief that in our efforts 

to improve our understandings of social practices and modes of inquiry, meaning must not be taken for 

granted.! 

An interpretive approach to EIA analysis specifically, and to plamring and policy analysis generally, is 

concerned with how people make sense of actions and interactions and make meanings in given policy 

situations. In contrast to traditional rationalist models of EIA, interpretive approaches recognise that language 

has a central role in mobilising meanings and in structuring knowledge, truths, and power relations. In this 

chapter an interpretive approach to the analysis of EIA is developed based on the notion of argumentation as a 

conceptual framework. First, I outline the key elements of argumentation as a theoretical and analytic 

framework for understanding how actors in an EIA policy situation use language, strategically and politically, 

to create and control shared meanings, and to shape opinions, decisions and actions. This is followed by 

definitions of the key analytic tools used throughout the study to carry out an analysis of EIA from an 

argumentative perspective. Finally, there is a discussion of the case study strategy used to observe and analyse 

how multiple meanings ofEIA were produced, communicated and controlled in Barbados. 

Framework of Argumentation 

In this study, argumentation is conceptualised as a specific kind of interaction, a social process concerned with 

shaping a listener's or audience's understanding of a pmctical probIe~ with the aim of channelling decisions 

and actions in a desired direction. From an argumentative perspective, EIA policy making may be seen as a 

political activity "involving a never-ending series of communications and strategic moves by which various 

policy actors in loosely coupled forums of public deliberation, construct intersubjective meanings. 2 

Argument is an ambiguous concept. Different understandings of argument are grounded in at least two 

mainstream conceptualisations. First, the term argument is in one sense represented as a kind of proposition one 

person utters, or makes, or presents. So in this sense argument may be perceived as a product. In another 

sense argument is represented as something involving two or more people, and the exchange of 

! Yanow (1996); Healey (1996); Hillier (1993); Edelman (1977); Stone (1988); Forester (1989). 
2 Hoppe (1993), p. 77. 
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communications. Therefore, argument is perceived as having an interactive function as well. It involves 

reciprocal perspective-taking, at the centre of which is the notion of intersubjective communication. 

Intersubjective communication provides the means through which understanding and agreements of a 

phenomenon are continually revised in an on-going communicative process.3 Majone stresses the pivotal role 

of argument in public decision making in this way: 

Argumentation is the key process through which citizens and policy-makers arrive at moral 
judgements and policy choices. Public discussion mobilizes the knowledge, experience and 
interest of many people, while focusing their attention on a limited range of issues. Each 
participant is encouraged to adjust his view of reality, and even to change his values, as a result 
of the process of reciprocal persuasion. 4 

In practice, the two mainstream dimensions of argument are perceived as inextricably linked, though how they 

are connected has been a subject of long debate.s I have accepted the duality in the meaning of argwnent by 

using the terms argument and argwnentation. For analytic purposes the term argwnent is used to refer to 

argument as an abstract object or utterance put forward by one person and the term argumentation is used to 

refer to a wider social process involving the complete intemction and its parts. 

Argwnentation in environmental management and planning is a daily occurrence at every level of decision

making. However, because of the nature of environmental issues, they are seldom purely teclmical or purely 

political. The conceptualisation of argwnentation used here has a number of features which distinguishes it 

from discussion and debate in environmental management, which may be based on the principles of formal 

logic or demonstmtive proof.6 

First, argumentation as used in this study assumes, in practice that opinions do influence decisions and people 

do reason about their values or contestable viewpoints. Second, in argumentation, speakers or writers always 

direct their propositions to a particular audience and attempt to gain the support of the members of the audience 

to the theses presented for their agreement. Therefore, conceptualisations of audiences and contexts are 

assumed to play a significant part in the structure and interpretation of meanings in argumentation Third, 

argumentative practices reply to prior utterances and give meaning and power to the larger policy stories of 

which they are a part. Fourth, argwnentation does not aim at gaining purely intellectual agreement, but at 

bringing about action or the appropriate circumstances for action? Finally, planning and policy arguments are 

closely involved with relations of power and the exercise of power. By extension, the argumentative practices 

of policy actors help to constitute their own roles and those of others in the policy process as well- as to 

constitute communities. 

3 See for example Burleson & Kline (1979), p. 314. 
4 Majone (1989), p. 2. 
5 Cox and Willard (1982); O'Keefe (1982) offer useful insights into this general debate. 
6 The term "trans-scientific" is used by Weinberg to describes types of issues which are questions of fact 

that can be stated in the language of science but are, in principle and pmctice, unanswerable by science. 
Weinberg (1972). 

7 Perelman & Olbrechts-Tyteca (1969); Toubnin (1958); Cox & Willard (1982); Majone (1989). 
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This study uses a broad conceptualisation of argumentation which arose from studies of arguments in use. 

These studies are a result of challenges to conceptualisations of argwnentation based on solely scientific 

reasoning and on the belief that "every person believes in a set of facts, of truths, which he thinks must be 

accepted by every 'normal' person, because they are valid for every rational being."s Studies of argwnent in use 

have led to a shift over the last two decades from scientific assumptions about a priori sources of reasoning, 

reasonableness, plausibility and rationality to assumptions related to context and actor-defined sources as bases_ 

for determining the validity and acceptability of competing knowledge claims. These assumptions are 

consistent with the early traditions in dialectic and rhetoric reasoning studies.9 

Perelman & Olbrechts-Tyteca, made at least three notable observations which contributed to broader 

conceptualisations of argwnentation. First, they observed that indlViduaIs structured their arguments differently 

according to their own conceptualisations of the audiences they address in specific contexts. Therefore, there 

was no single concept of a universal audience which would be uniformly convinced of a particular 

argwnentative submission. 

Second, they argued that the use of formal logic to validate knowledge, by requiring arguments to be laid out in 

a specific way in order to demonstrate the truth or falsity of a proposition, imposed unjustifiable restrictions on 

how proof of validity may be detennined The emphasis of this approach limited the argumentation process to 

what was recognised as analytic reasoning. This ignored the human capacity to engage in other forms of 

reasoning, such as moral reasoning or common sense. Consequently, it was argued that formal logic was an 

idealised logic which was incapable of addressing how decisions were reached in the many issues which could 

not be reduced to the mathematical logic form. 

Third, Perelman & Olbrechts-Tyteca suggested that individuals resort to argumentation because there is no 

single truth in all matters as assumed in the rules of formal logic. If there were only a single point of view to be 

defended, and the "objective facts" spoke for themselves, there would be no need for deliberation and 

argumentation. Argumentation occurs precisely because there is no agreement. Perelman & Olbrechts-Tyteca 

observe that "when it is a matter of securing adherence, nothing is more reliable than external or internal 

experience and calculation confonning to previously admitted rules. But, recourse to argumentation is 

unavoidable, whenever these proofs are questioned by one of the parties, when there is no agreement on their 

scope or interpretation, on their value or on their relation to the problems debated. "I 
0 

hi the complex social and political environment of EIA where procedures and guidelines are assumed to be 

always open for interpretation, where uncertainty in information and ambiguity in goals is common, recourse to 

argumentation is inevitable in decision-making. Majone acknowledges this reality in the following comment: 

Whether in written or oral form, argument is central in all stages of the policy process ... Political 
parties, the electorate, the legislative, the executive, the courts, the media, interest groups and the 
independent experts all engage in a continuous process of debate and reciprocal persuasion. I I 

8 Perelman & Olbrechts-Tyteca (1969), p. 28. 
9 Cox &Willard (1982). 
10 Ibid, p.8. 
II Majone, op. cit., p. 1. 
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In the use ofEIA, planners, policy-makers and other participants are required to produce and evaluate evidence, 

to keep track of various issues from various sources and to communicate effectively. Their argumentative 

skills are frequently called upon as participants influence and are influenced by each other's professional and 

political judgements. Using the framework of argumentation for the analysis of EIA application in Barbados is 

significant, since bargaining and negotiation were the central issues raised during the management of the 

coastal zone project by the Coastal Conservation Project Unit (CCPU). This was primarily because the unit 

performed the role of a central coastal management agency in the absence of stated policies and guidelines for 

the coastal zone or an overall environmental management policy, and shared coastal responsibilities with as 

many as twelve other government agencies at one stage. 

Hoppe uses the metaphor of an argumentation carousel to capture the essence of the workaday world of policy 

professionals and policy-makers as efforts are made to come to grips With a whirlpool of arguments and counter 

arguments.12 These arguments and counter arguments are inevitably made by actors in the policy process from 

their own positions and perspectives and with their own interests and agendas in mind. They are motivated by 

a range of opinions, beliefs, positions, convictions, rules and claims. These articulations invest EIA with 

meanings which are continually revised into collective projects, plans, actions and artifacts, which become the 

issues in the next cycle of political judgements in the policy procesS.13 It is this highly variable argumentation 

process which is being conceptualised in this study as constitutive of coastal EIA policy in the specific 

socio-cultural context of Barbados. 

From an argumentative perspective, what matters in EIA policy and practice is the language of policy actors; 

how speakers and writers consider their audiences; how problems are framed before they are solved; how 

historical events and institutional practices influence relations of power and the exercise of power in framing 

policy problems, in constructing communities, and determining those who participate in the policy process. 

However, before undertaking an analysis of EIA from an argumentative perspective in Barbados, attention 

must be paid to two fundamental assumptions underlying this type of analysis. One is concerned with the idea 

that individuals construct their socio-political realities and their versions of EIA. The other relates to the role of 

language in structuring meanings of EIA. 

Constructionist View 
The approach to argumentation in this study presupposes that social reality, truth, knowledge, and meaning do 

not exist independent of human conceptualisations. It assumes -1:hitiildividuals are able to share subjective 

interests, experiences and conceptualisations through the use of language and social interactions. The 

approach also assumes social interaction and inter-subjective communication are essential for creating general 

orders of meaning and, therefore, the production of what is objectively and subjectively real in the social world. 

These assumptions are consistent with the theoretical orientation known as constructionism. In the 1960s, 

social constructionism emerged as an alternative approach to the study of social problems instead of the more 

common perspective which defines social problems in terms of objective social conditions. 

12 Hoppe (1993), p.78 - 79. 
13 Ibid, p.78. 
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In contrast to objectivists, constructionists pay attention to the social processes through which a phenomenon is 

vested with meaning. This perspective assumes that knowledge is context-specific in two aspects. First, it is 

assumed actions and events have a subjective meaning for an individual policy actor. This means the lens 

through which ErA is seen or made sense of, is filtered by prior experiences, education or training and so forth. 

Therefore, a constructionist perspective recognises that when individuals speak or write, their descriptions are 

partial and selective representations. Healey, in acknowledgement of argumentation in planning practice, 

explains that "we see things differently because words, phrases, expressions and objects are interpreted 

differently according to our frame of reference. ,,14 

Our conceptualisation of a policy problem is constructed or produced through social activities, which fonn a 

filter of values and beliefs that shape our perceptions and inteq}ietations of the social world. In this sense, we 

construct our social worlds and we construct social problems. Consequently, the single phenomenon of EIA 

can have multiple meanings and varieties of interpretations. These multiple meanings may exist for a single 

policy actor or among a group of policy actors. For example, in a case study decision-making process in 

Barbados; coastal ErA was simultaneously represented across policy-relevant groups as a technical tool 

concerned with administrative efficiency, a technical tool concerned with economic efficiency, a political 

strategy, and a legitimation tool. 

Second, it is assumed that through a process of interactions, it is possible for members of a community or 

group to use the same or similar cognitive mechanisms, engage in the same or similar acts, and use the same or 

similar language to talk about EIA.IS These shared understandings of the phenomenon of EIA are reinforced 

through the dynamics of group interactions. This process begins with individuals sharing their subjective 

interests in EIA. As experiences are shared, individuals begin to develop common ways of understanding EIA 

which over time they come to see as a typical way of viewing the phenomenon. With this development the 

view begins to assume the quality of objectivity, that is to say, the shared sense is more common than not.l6 

Consequently, the individuals begin to see EIA as having a reality of its own and external to their own 

interpretive activities. 

Over time, shared senses and understandings of EIA may become typical or customary practices linked with 

specific organisations and individuals. In this way, the conduct of individuals becomes institutionalised as 

social filters are applied by different people to produce a single interpretation or meaning of EIA. The 

institutional world of EIA provides a history, a background, a ~ ~oL control mechanisms for undersU!Dding 

familiar EIA issues and interpreting new ones. In Barbados, the institutionalised practices of a British-based 

modem planning system provide a broad framework within which actors make EIA meaningful. The 

philosophical idea of modem planning comprises the underlying rules and assumptions which stabilise the 

actions and interactions of individuals in the use of EIA. However, because the institution and the individuals 

continually interact, individuals may choose to sustain, challenge or change this institutional stability. 

14 Healey (1993a) p. 239. 
IS Yanow (1996), p.8. 
16 Berger & Luckmann (1967). 
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Constructionists have redefmed social and political problems as claim-making activities rather than as social 

conditions. A constructionist approach to argumentation may therefore be said to be concerned with 

investigating how individuals and groups using EIA articulate claims that recognise putative conditions as 

problems.17 These articulations seek to shape a listener's or an audience's understanding of that prob/em. For 

example, the notion of equity was a secondary interpretive framework used by actors to make sense of EIA in 

Barbados. Those who chose to give meaning to EIA from this perspective sought to persuade others in the 

policy process of the value of giving consideration to the distribution of the impacts of development in the 

present as well as the next generation. They also used the notion of equity to convince others of the rationality 

of wide participation in the use of EIA, given a context of traditionally closed, formal decision making 

proceedings. 

The constructionist perspective offers a framework for an improv«d understanding of how EIA policy problems 

and opportunities for improvements are subjectively and selectively framed in certain socio-cultural contexts. 

However, a critical examination of the production of claims in EIA policy arguments from a constructionist 

perspective in this study is not intended to recognise every claim as being as valid as any other. Instead, 

consideration is given to the viability of claims in a Barbadian context This study highlights the selective 

nature of actors' argumentative practices in coastal ErA, as they construct senses of value, significance and 

meanings in the policy situation. In addressing these issues, an important assumption of an argumentative 

analysis ofEIA is concerned with the use of language by policy actors to unite those who share their meanings 

and set them apart from those who do not share them 

Language and Meaning 

Language is perceived as having a central role in mobilising meanings, and structuring knowledge, buths and 

power relations. The power of language in shaping what is regarded as natural and normal or abnormal in 

issues of public policy is richly explored by Edelman who argues: 

Only rarely can there be direct observations of events, and even then language forms shape 
the meaning of what the general public and government officials see. It is language that 
evokes most of the political "realities" people experience. The challenge is to learn how 
language and gestures are systematically transformed into complex cognitive structures.18 

From an interpretive perspective, language in argumentation is therefore not as a detached commentary on 

reality, but a dynamic medium, a system of signs through which actors do not simply describe the world, but 

create it. This conceptualisation of language is based on the assumption that -the meaning of words is not 

derived from the thing or events to which they refer. Rather, the language we use "reflects the meaning that we 

in our position at that time choose (consciously or unconsciously) to develop to represent reality. ,,19 

It is assumed that meaning is constructed within language, rather than reflected by it, in particular socio

cultural contexts. In other words, language is viewed as a place where old meanings are reproduced and new 

meanings are created. In her analysis of different stories within the planning process for the development of a 

controversial site, Hillier explains that language presents and represents events. She argues that: "the 

17 Spector & Kituse (1987). 
18 Edelman (1977), p.3. 
19 Grace & Arnoux (1994), p.3. 
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language and stories of plamring are therefore not neutral media which convey ideas independently formed; 

they are an institutionalised structure of meanings which channel thought and action in certain directions.,,20 

For example, a technocratic approach to the study of EIA policy problems with its rules and procedures for 

framing research questions, selecting data gathering method and interpreting data, yields a selective 

representation of EIA as a neutral mechanism for improving the quality of information available to decision

makers. 

In addition, language in argumentation is seen as a form of social action so that by saying something we are 

doing something. Talk is perceived by a growing number of planning theorists as having a transformative 

power. Forester, for example, argues that through talk, planners and policy makers engage in important 

attention-shaping work and practical organising activities in order to ensure their technical work is of effect. 

When they speak, analysts act: they notify, inform, alert, point out, designate, ask, warn, and so 
on. In asking for citizens' responses to proposals, analysts also shift responsibility to others and 
shape their participation, thus organising (or disorganising) attention both to project alternatives 
and to possibilities of action. So analysts are not political problem solvers or social engineers. 
Instead, they are actually pragmatic critics who must make selective arguments and therefore 
influence what people learn about not by technically calculating means to end, or error signals, 
but by organising attention carefully to project possibilities, organising for practical political 
purposes and organisational ends.:H-

The transformative power of language lies in its potential to accommodate several meanings depending on the 

context and on the speaker or writer. What allows individuals to communicate and share meanings is their 

ability, learned through socialisation, to draw on tacit knowledge about values and beliefs which have acquired 

meaning in certain context. It is through this process of interpretation that language may be used to unite those 

who share particular understandings ofEIA and set them apart from those who do not share them. 

Furthermore, this transformative power is closely tied to networks of power among groups within specific 

socio-cultural settings.2-a In Barbados, the argumentative practices of those groups with regulatory power and 

those with corporate power in the informal use ofEIA exerted considerable levels of influence on the decisions 

and actions taken in the assessment of a coastal project used as a case study. Their articulations constituted 

selective representations of EIA from technocratic and business perspectives. The dominance of these 

coexisting and competing ways of making sense of EIA accorded with Fischer and Forester's observation that, 

on the one hand, thoughtful, informed argumentation can help policy actors to learn from each other and 

improve the overall process. On the other hand, planning policy arguments can be skewed by inequalities of 

resources, by outstanding and entrenched relations of power and production, and by the deliberate play of 

power.~ 

20 Hillier (1993) p.92. 
21 Forester (1989), p. 18 emphasis original. 
22 Foucault (1970). Foucault argues that power is best understood through the rnicropolitical terms of the 

networks of power relations subsisting at every point in a society, the social nexus of lived relations 
between individuals or groups, because power, circulates through individuals and links them together 
in a net or web of relationships. 

23 Fischer & Forester (1993), p. 7. 
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Links With Communicative Planning Theory 

In planning and policy analysis there is contemporary interest in language, communication and argument. 

This interest is due, largely, to the work of German critical theorists and French philosophers over the last 

two decades, whose perspectives of the social world have challenged the dominance of scientific rationalism 

which has tended to subvert other ways of knowing and understanding in the modem world. Moreover, it 

has been argued that this is being done through the very government institutions established to promote 

democracy and progress in the society. As an alternative, there is an emerging climate among public policy 

and planning theorists whose work expresses an acceptance of plurality and difference, promotes reflective 

rather than objective theorising, and is concerned with exploring the agency-and actor-specific meanings 

rather than the structures and objective meaning for planning.24 Many of those subscribing to these 

theoretical positions have come to be known as communicative.ictlon theorists.25 

Communicative approaches to planning have generally draWn heavily upon the work of Habermas.26 

Habermas' notion of a communicative rationality offers an alternative concept of human reason. In essence, 

he expands the notion of reason based on pure logic and scientific observation and tests to one which 

encompasses all other ways of knowing and understanding. Habennas argues that instrumental rationality is 

just one of a range of ways of knowing and reasoning. He argues that our sense of ourselves and our 

interests is constituted with our relations with others through communicative practices. In other words our 

ideas about ourselves, our interests and our values are socially constructed through our conversation and 

discussion with others and the collaborative work this involves. This means that we have highly developed 

skills in communicative practices for listening, learning and understanding each other. He argues that these 

skills can be harnessed and used as the bases for conducting discussion in the public arena about issues 

which are of common concern. 

The assumption that language constructs meaning has led to a focus on the interpretation of communicative 

acts. Consistent with this focus, an argumentative perspective of rational decision-making in environmental 

planning and management draws attention to the extra-ordinary potentiiu of persuasion and the centrality of 

the two-way discussion to democracy. 27 A number of commentaries, therefore, are concerned with 

argumentation because it offers a conceptual framework for understanding the advancement of planning as a 

progressive, democratic, pluralist project.28 Nonetheless, the subtle political structuring implicit in 

argumentative practices for ErA can be uncovered only through interpretation. 

Key Analytic Tools 

As Yanow observes, "highlighting discrepancies often entails a difficult task of seeing what is not there and 

hearing what is not said, whether the apparent absence comes from channelling of sight by language and frame, 

or is due to the airtight logic of an argument that seemingly leaves nothing OUt.,,29 This requires a sensitivity to 

language use, recognising that stories can be told from an infinite number of angles, with different emphases 

24 Healey (1991); Milroy Moore (1991); Goodchild (1990); Innes (1994). 
2S Innes (1994), 
26 Held (1980); Habermas (1975); Forester (1989); Healey (1993a). 
27 Mgone (1989). 
28 See for example Kemp (1987); Dryzek (1993); Hillier (1993); Healey (1996), 
29 Yanow (1995), p.llS. 
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and different amoWlts of detail and may vary according to the speaker and perceptions of the intended 

audience. The rhetorical devices used in language are the means by which individuals persuade their audience 

of the validity of accepting their particular way of seeing an EIA policy situation. This section discusses the 

primary conceptual tools used in an analysis of talk and text in an informal EIA policy setting in Barbados. The 

discussion focuses on the concepts used to intetpret how participants framed EIA policy problems and 

conceptualised improvements. In so doing they invested EIA with specific meanings which were sustained, 

accepted or challenged in the overall policy situation. The conceptual tools used to explore the bases of EIA 

policy meanings whether defined by context or actors, were the concepts of text and textual communities, 

argument, storylines and policy myths. 

Text and Textual Communities 

In this study, the written and verbal accoWlts of a case study project were read as pieces of text. As text in an 

argumentative analysis, accoWlts were seen as a system of signs which did not mirror a reality outside of the 

policy actors themselves, but which were constitutive of political realities as Wlderstood by these individuals. 

Traditionally, text has been perceived as having stable and objective meanings. However, more recent 

intetpretive philosophies argue that the meaning of a text is Wlstable and dependent on a wide range of 

intetpretations brought to bear by different readers or interpreters. 30 This reading and rereading, and 

intetpreting and reinterpreting in an evolving policy process, is seen as an everyday activity in which all actors 

in an EIA policy process must engage. The words used to represent a social or political situation are inevitably 

stamped with an individual's own particular set oflocal interests, views and standards. To Wlderstand critically 

our own representations, and those of others, we must therefore know the kinds of factors bearing upon authors, 

that make them produce an accoWlt in a particular way. 

Pieces of the world, it is suggested, do not come with their own labels, and thus representing 
'out there' to an audience must involve more than just lining up pieces of language in the 
right order. Instead, it is humans that decide how to represent things, and not the things 
themselves? 1 

The idea of EIA policy argument as text assumes that meaning is not universal or determinant There are at 

least three important aspects of a textual analysis in an intetpretation of EIA meanings. The first is that 

accounts of EIA in Barbados, as pieces of text, carried meanings which were in part influenced by the 

perceptions and intetpretations of actors. The frame of reference through which individual actors chose to 

make sense of events and actions in the policy setting was irifluenced, in part, by their past experiences, 

education , training and positions in the institution of coastal zone management. An interpretation of 

meanings of EIA, therefore requires an understanding of the relationship between actors' perceptions of their 

roles and chosen perspectives ofEIA For example, a prevailing perception ofEIA as a technical instrument in 

Barbados is linked directly to the skills and training of coastal specialists in natural science disciplines. 

A second point, however, is that the resulting accounts are not seen as unique to individuals. Meaning tends to 

have some element of stability based on the social and historical context of interpretation.32 In other words, 

different groups of policy actors may acquire shared Wlderstandings of what EIA means as well as how it is to 

30 Ricoeur (1971), Milroy Moore (1990), Barnes & Duncan (1992), Yanow (1996). 
31 Barnes & DWlcan (1992), p. 2. 
32 See for example Kenny (1992), p. 178, Barnes & Duncan (1992), p. 6; Stock (1990). 
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be interpreted and responded to. Stock, an historian, describes the mutual Wlderstandings which influence the 

production of social meanings as a textual community: "in textual communities, concepts appear first as they 

are acted out by individuals or groups in everyday life. Only later, and within norms structured by text, is there 

a collective consciousness. ,,33 Stock conceptualises a textual community as an interpretive community as well 

as a social entity organised around a common understanding of a script. 

As pieces of text, therefore, accounts of coastal EIA in Barbados carried meanings which emerged within a 

context of accepted ways of doing things. These shared understandings of the past have unconsciously become 

types of control mechanisms, setting the rules within which actors see their roles and the overall policy 

situation. So in Barbados, the notion of a textual community provides a framework for understanding how 

scientism in coastal zone management bonds a community of individuals who discuss the discipline in terms of 

beach profile surveys, bacterial and chemical quality, hydrocarbon residues (tar balls) and flow metering while 

excluding all those who do not conform to these unspoken rules by which the field is understood. 

The individuals who share the idea of science as an interpretive frame may be from widely varying 

backgrounds. At the same time, this language of coastal zone management may be seen as an institutionalised 

structure which can impose a certain power through strategic negotiation as it sets limits on the range on 

considerations in coastal EIA. futerpreting EIA meanings in Barbados, therefore, requires an understanding of 

the relationship between the articulated interpretations of policy actors and the unspoken system of rules and 

procedures, responsible for determining who is qualified to a speak on particular subjects, how to speak in 

particular contexts, what can be said, and for specifying the structures and relations policy actors have with 

each other. 

The third aspect of text is that it is historically specific. There is an assumption that within any identifiable text 

are embodied the narratives of other texts, and layers of meaning, thereby giving texts a quality commonly 

referred to as intertextual.34 The notion ofintertextuality is used to imply that text absorbs and is built out of 

text from the past; that text responds to, reinforces, and reworks past text and restructures existing conventions. 

This process helps to make history and contribute to wider processes of change, as well as to anticipate and try 

to shape subsequent texts. However, Fairclough argues that " this productivity is not in practice available to 

people as a limitless space for textual innovation and play: it is socially limited and constrained, and conditional 

upon relations of power. ,,35 

fu choosing to respond to and make sense ofEIA in accordance with accepted ways of doing things, individuals 

reinforce and rework these past practices. However, this is done within a framework set by wider socio-cultural 

traditions and tempered by relations of power in the society. In Barbados, the resulting text produced by actors' 

policy arguments represented layers of meaning that were drawn from ideas developed over time in the context 

of different socio-political experiences. These included ideas of traditional development planning theory, ideas 

of a more recent environmental movement with an emphasis on equal representation of citizens, and ideas 

33 Stock (1990) p. 13. Foucault uses the notion of discourse to discuss the vehicles of social control 
by which ideas, acting within assimilated texts, influence group behaviour over time. Foucault (1970). 

34 Barnes and Duncan (1992). 
3S Fairclough (1992), p.l03. 
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bound up in socio-political practices centred on well established client-patron relations in the society. An 

analysis of EIA meanings involves uncovering the relationship between the articulated interpretations of EIA 

and the context within which they occur as shown in Figure 2-l. This context is made of interrelated processes 

concerning policy actors' perceptions of their roles (given prior experiences, training and so forth), established 

organisational practices and wider socio-political traditions. 

Analysis of text 

.. 8 ... :-.. ~ .... Myth 

Collect ! ! ! Theorise 
oral and onEIA 
written meaning 

accounts 

Analysis of context 

Figure 2-1 Overview of Analytic Process 
Note: Double arrow indicates an iterative process 

Textual and contextual analyses of practical arguments are invaluable resources for understanding how ideas 
come to be accepted as knowledge, and how certain meanings and understandings are linked to historical 
practices and events. Arguments represent an important medium for invoking particular meanings of EIA. 

Argument Structure 

An analysis of argument structure was concerned with uncovering the underlying messages being conveyed in 

accounts. That is to say, a critical examination of EIA policy arguD)egts was used to shed light on the 9aily 

politics of problem definition and framing of coastal EIA in Barbados. Specifically, I used Toulmin's structural 

model of argument to explore the values, beliefs and worldviews with which policy actors invested EIA with 

meaning.36 The model provides a visual representation which may be used to systematically map and analyse 

policy arguments. According to Toulrnin, articulated claims are based upon data or grounds, and established 

by reference to warrants or statements which justifY drawing conclusions from grounds. These key elements 

of the structural model are discussed in more detail in Chapter Five in a discussion of analytic methods. 

The ambiguity of argument as a concept makes it important to have a framework for identifying instances of 

argument in accounts. While I used Toulmin's structural schema to facilitate the analysis of policy arguments, 

36 Toulmin (1958). 
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I used O'Keefe's description of a model case of argument as a guide to first identify these instances of 

argument in accounts?7 O'Keefe expands on the analytic value of Toulmin's argument model, by emphasising 

the importance of distinguishing between argument and argument-making. He defines argument as an 

utterance or piece of writing involving a linguistically explicable claim and one or more linguistically 

explicable reasons. 38 Claims made without reason were not regarded as evidence of an argument This broad 

definition of argument· does not limit acts of argument in accounts to the justification of a individual's position. 

It also allows consideration for the importance of socio-political and organisational practices in influencing an 

individual's reasons or reasoning. 

According to Majone, in policy making "arguments are more or less plausible, more or less convincing to 

particular audiences .... hence, there is nothing intrinsically reprehensible in selecting the particular combination 

of facts, values and methods that seem to be most appropriate to convince a particular audience. ,,39 In their 

argument policy actors chose to frame EIA policy problems in certain ways in their efforts to channel decision 

outcomes in desired directions. That is to say, they distinguished some aspects of the policy problem rather 

than others. 

Toulmin's structural model of argument is valuable in the micro-analysis of talk and text of coastal EIA in 

Barbados because it allows or compels a reflective and critical examination of assumptions that constitute the 

world view, ideological preferences, and frame of reference of actors who advance and contest knowledge 

claims in the policy situation.4o The perspectives ofEIA chosen consciously or unconsciously by policy actors, 

were influenced by perceptions of their own roles, which were bound up organisational practices, influenced by 

wider socio-political factors. These relationships. are shown in Figure 2-1. These chosen interpretive 

perspectives invest EIA with specific meanings. Policy actors communicated these meanings by organising 

their arguments into more or less coherent storylines. 

Storylines 

Definitions of policy problems often have a narrative structure with a beginning, a middle and an end, and may 

create images of villains or heroes in the policy situation.41 Storylines are symbolic devices within language 

which allow actors to use their political reasoning to combine a number of interpretive perspectives and give a 

more or less coherent stmcture to their understanding of coastal EIA. Storylines are the mediwn through which 

actors try to impose their view of reality on others, suggest certain social positions and practices and criticise 

alternative social arrangements.42 

Storylines in the policy process are often hidden. The analysis of accounts of coastal EIA was concerned with 

uncovering the storylines which participants developed to produce and communicate shared conceptualisations 

37 O'Keefe (1982), p. 18. 
38 O'Keefe likens the distinction between argument and argument-making to that between a promise and 

the act of promising. It is possible to abstract one or more promises and compare them to analyse them 
against some notion of the structural elements of promises. The same is true of argument and argument 
making. Ibid 

39 Majone (1989), p. 32. 
40 Dunn (1993), p. 265. 
41 Stone (1988), p. 109; Kaplan (1993). 
42 Hajer (1993), p,47. 
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of EIA. These storylines had a persuasive power to influence opinions and direct the actions of their audiences 

along particular courses. Stock argues that "stories do not convince us by their arguments but by their 

lifelikeness. They may be verifiable if we can get to the "facts", but mainly they are believable". 43 In 

Barbados for example, the use of a storyline of equity to make sense of coastal EIA, represented support for 

national and international calls for the democratisation of environmental decision-making processes. This 

storyline of equity was subordinate to a well established technocratic storyline, and in effect, failed to convince 

the majority of the other actors of its worth as a framework for making sense ofEIA. 

The notion of a storyline served as a basis for understanding how language was used symbolically to 

conununicate certain orders of meaning in the policy situation. These storylines were more or less convincing 
-- -

to others in the policy situation depending on the extent to. which the presenters of arguments and their 

audience(s) shared an implicit common sense of certain values and beliefs. Policy actors choice of storyline(s) 

therefore influenced perceptions of others in the policy situation. These relations between policy actors were 

structured by unspoken sets of rules and assumptions linked to organisational practices which provided the . 

frameworks within which EIA was to be understood. This relationship is illustrated in Figure 2-1. The 

persuasive force of storylines was enhanced by the conscious or unconscious use of policy myths. 

Policy Myths 

Myths may be defined as traditional stories of apparently historical events which signify widely accepted 

beliefs that give meaning to events.44 Myths are important to the definition of policy problems because they 

draw on tradition and taken-for-granted knowledge to link public issues to widely accepted ways of 

understanding. Therefore, myths are an important source of policy meanings. Through a process of 

argumentation, myths can help sustain dominant meanings of EIA by allowing policy actors to share 

understandings and interpretations which draw on an implicit common sense of sets of values and beliefs in the 

society. Myths perform what De Neufville and Barton refer to as a double-edged-function in public policy. 45 

They can provide creative inspiration for policies or can conceal ambiguities and contradictions and support 

outdated ways of understanding policy problems. 

This dual nature of myths is important for understanding how storylines work in an interactive context to 

persuade others to accept particular meanings ofElA. First, a myth may exist in different versions even though 

it is a part of shared knowledge in a society. The myth is marked by ambiguity because of the implicit 

knowledge on which it relies. Even a single version may have -meanings which differ according to the 

interpreted perspective and personal experiences of an individual. This means a myth can allow participants 

with different objectives to unite behind a single policy even though each is looking for different consequences. 

An example of this was observed in a case study project in Barbados, when the myth of nationalism was used 

to garner support for formal integration of EIA into coastal zone management from members of different 

constituent groups. However, the myth allowed policy actors to overlook the political reality that formal 

43 Stock (1990), p. 11. 
44 De Neufville & Barton (1987), p.182; Yanow (1996) p.191, Edelman (1977) p.3. These authors all 

emphasise the point that myth is not necessarily fiction. 
4S De Neufville & Barton (1987), p.181. 
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integration had different implications for each constituent group, in tenns of the nature of their involvement in 

decision-making. 

Second, myths can produce a way of understanding the world of public policy which legitimises the social, 

political and economic order as vested in existing institutions. In the Barbados case study, the myth of 

nationalism created an image of development actions in the interest of a common good. For example, the myth 

of nationalism appearing in a storyline of technocracy reinforced entrenched beliefs in the merits of traditional 

bureaucratic control. This storyline was used to persuade others of the rationality of technical and scientific 

approaches to EIA provisions. According to the technocratic storyline, development is essential, but a technical 

analysis of its potential can avoid or mitigate any undesirable effects. Therefore, improved technical 

procedures should be incorporated into formal provisions for EIA in order to improve decision outcomes. 

The power of the myth of nationalism is that it allowed the receivers of the technocratic storyline to assume 

technocratic practices are undertaken in the interest of nationhood. In making this assumption actors in the 

policy process, whether on the basis of their professional or political convictions, accepted the technocratic 

viewpoint while overlooking a number of contradictory elements. The technocratic storyline fails to address 

four significant issues: the desirability of particular development strategies at the policy level; the socio

political reality that decision-making is not purely technical, but is mediated by political and professional value 

judgements; that the values and opinions of the public are often omitted from technical analyses because these 

are not measurable; that often because of the complexity of issues of uncertainty and risk over time there is 

little evidence that technical mitigation procedures work. In a storyline of technocracy the myth of nationalism 

legitimises the ideas, beliefs and values of a highly centralised planning system dominated by a technical elite. 

Myths are social constructions, rooted in a particular time and place and a particular culture. However, myths 

are not explicitly or intentionally created. They evolve over time drawing on societal knowledge known 

tacitly.46 As shown in Figure 2-1, policy myths are linked to socia-political factors. The analysis of policy 

myths in accounts of coastal EIA in Barbados provided a way of understanding how dominant meanings of 

EIA were sustained in the context of certain relations of power, and how these meanings shaped the direction of 

policy and practice. 

Case Study Approach 

A single case study was used to analyse meanings produced and communicated in the argumentative practices 

of actors using coastal EIAin Barbados. The project chosen was the Port St. Charles Waterfront Development 

at Heywoods, St. Peter. This is a residential marina on the west coast of the island, a scheme jointly developed 

by two Barbadian companies. This development was the first of its kind for the island and involved a major 

transformation of the coastal landscape. Therefore this development was represented by the authorities as an 

opportunity to test the adequacy of existing resources and regulatory procedures for the administration of a 

formal EIA system.47 Environmental impact assessment fonned the core of the development approval process 

for Port St. Charles. This project was only the second application process for which EIA procedures were 

operationalised as part of the development approval process for the Town and Country Planning Office. The 

46 Yanow (1996) p.192. 
47 Lionel Nurse, Chief Town Planner (1995). Personal Communication 
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decision-making process for Port St. Charles offered a prime opportunity to undertake an EIA policy analysis 

grounded in the experiences of those who use it in Barbados. 

Conunentators on research strategies have identified a number of circumstances under which it is appropriate to 

use a case study approach.48 One suggestion is that a case study is an appropriate strategy when a study 

involves a contemporary event with complex relationships and interactions. Yin argues a case study "allows .an 

investigation to retain the holistic and meaningful characteristics of real-life events". 49 Another suggestion is 

that a case study is appropriate for investigations which focus on how and why questions. 50 In this study, the 

analysis of an infonnally used EIA policy in Barbados deals with the operational links between how EIA 

meanings were produced and the context within which actors chose to represent EIA in particular ways. The 

focus is on the interpretations of implementors of coastl1- EIA, operating in complex socio-political 

environments. This contrasts with alternative approaches which may focus on the frequency or incidences of 

selective representations of EIA. Given the importance of understanding the real-life experiences of EIA users, 

a case study approach was chosen This approach allowed the use of multiple sources of evidence in order to 

present a more complete account of the socio-political issues and practices underpinning selective 

representations ofEIA. 

Case studies rely on analytic generalisations rather that statistical generalisations. In this study, the results of 

the analysis of actors' own perceptions and accounts of their experiences with EIA was used to expand or 

generalise argumentation theory. This is described by Yin as an analytic generalisation assuming that the 

empirical results of this and some other case give support to argumentation theory.51 TIlls is distinct from 

statistical generalisations or scientific generalisations which are concerned with emunerating frequencies and 

generalising results to a broader population or universe. The Port St. Charles Waterfront Development was used 

to explore how the ideas of argumentation theory relate to the production and communication of EIA policy 

meanings in Barbados. In other words, this case study was not intended to be a "sampling unit", rather it was 

used to investigate a complex policy process within a previously developed theoretical framework. 52 

Sources of Data 

A case study as a research strategy may include both quantitative and qualitative evidence. This study relies 

heavily on qualitative research because it has at its core the individuals' own accoWlts of a situation. Hakim 

describes qualitative research as follows: 

48 

It offers a richly descriptive report of individuals' perceptions, attitudes, beliefs, views and 
feelings, the meanings and interpretations given to events and things, as well as their 
behaviour; displays how these are put together, more or less coherently and consciously, into 
frameworks which make sense of their experiences; and, illuminates the motivations which 

See for example, Yin (1994); Hakim (1987); Walker (1985) . 
.49 Yin (1994), p. 3. Yin argues that case studies may be used effectively for explanatory, descriptive and 

explanatory research. It is an all encompassing method with the logic of design incorporating specific 
approaches to data collection and data analysis. In this sense, the case study is neither a data 
collection tactic or merely a design feature alone but a comprehensive research strategy. Ibid. p. 13. See 
also Hakim (1987), p. 63. 

50 Yin (1994), p. 6. 
51 Ibid, p. 10, 30 - 32. 
S2 Ibid, p. 31. 
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and particular choices made. S3 
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The use of qualitative research has the advantage of offering a rich, in-depth accoWlt of how EIA meanings 

were produced and communicated in the policy situation in Barbados. Qualitative research, involving a wide 

range of representations by actors in the policy process, may be taken as true, correct, complete and believable 

reports of their views and experiences. S4 As explained earlier these were not taken as representative of a wider 

population. TIlls places limits on the value of the research for making predictions or building models upon 

which to base future action. However, a rich description of accounts of EIA, representing EIA from many 

different angles, allows for the consideration of a broader range of historical, organisational and attitudinal 

issues in understanding the nature of the policy problems to be addressed.. 

The primary data for this study was the transcripts of verbal accounts (interviews) of key participants in the Port 

St. Charles Development approval process. The interviewees included individuals who were formally a part of 

the EIA process by virtue of their direct interests as developers or consultants to the developers, or by the direct 

invitation of the Chief Town Planner who chaired the EIA Review Committee. Other interviewees were 

individuals with a vested interest in the project process, who reside and work in the communities in the 

immediate vicinity of the project site, and individuals who are members of environmental interest groups. The 

tenn actors will be used to refer to this collection of individuals. Appendix One provides a list of interviewees, 

their. agencies/groups and disciplinary interests. 

The initial interviewees were selected on the basis of their key roles in the EIA process for the proposed marina 

project Additional interviewees were identified through a snow-balling process of referrals from earlier 

interviewees or officials of government agencies. Several of the interviewees working within government and 

the non-governmental organisations (NGOs) were known to me by virtue of my former post with the Town and 

Country Planning Office. Others were familiar by name only or were complete strangers. My many roles as a 

fonner government official, a Barbadian and now a researcher contributed to the willingness of interviews to 

share their political realities. This was particularly the case with interviewees outside of government, as these 

individuals seemingly expected or hoped their concerns would be conveyed to decision-makers. Former 

professional colleagues were also keen to justify their own positions on the Port St. Charles case. I tried to 

ensure that the interviews represented different constituent groups who were involved, or had an interest or a 

stake, in the decision outcomes for Port St. Charles. The aim was to cover the range of positions and 

perspectives articulated about the Port St. Charles Waterfront Development. 

The decision to use in-depth interviews was based on an appreciation of the complexity of the research problem 

which concerns relationships and interactions between various groups and their shared or conflicting 

interpretations of the policy problem for coastal EIAGiven the potential for sensitivity about information 

shared in a community of close-knit professional relationships and personal relationships, the in-depth interview 

situation was considered appropriate to allow actors to speak confidentially about their experiences. I 

conducted 24 interviews between 1995 and 1996. A fIrSt phase of five pilot interviews was conducted over a 

S3 Hakim (1987), p. 26. 
S4 Ibid, p. 27. 
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two-month period. The pilot intetViews were Wldertaken to give some preliminary indications of the sorts of 

issues, ideas and practices which policy actors were using to construct meanings ofEIA. These intetViews were 

then analysed and the preliminary findings were reported to corresponding intetViewees for feedback. This 

analysis was used to give greater focus to the themes to be .covered in the second round of 19 additional 

intetViews conducted over a four-month period. 

The intetViews were semi-structured. This means that some structure was provided by the use of a prepared 

listing of areas of interest, which covered broadly the main themes of the professional backgrounds of 

individuals, policy actors' perceptions of their own roles in a strengthened EIA system, perceptions of the roles 

of others in the decision-making process, perspectives of the overall policy situation, existing institutional 

arrangements for EIA, changes required for an improved EIA sYstem, the role of public participation, and other 

issues relating to the Port St Charles project Nonetheless, the scope and tone of the discussion was guided, to 

a large extent, by the intetViewee. That is to say, participants were encouraged to talk about EIA in their own 

tenns expressing their own conceptual framework(s). This was the primary aim of the intetViews. The 

prepared topic guide did not involve any specific questions, so that questions arose from the discussion with the 

participant A copy of the topic guide used in the two rounds of intetViews is shown in Appendix Two. 

This intetView data were supported with written accoWlts prepared by participants as formal submissions in the 

EIA review process. In addition, government docwnents, scholastic writings, and newspaper articles, provided 

further opportWlities to explore the values, world views, ideologies, and frames of reference used by 

participants, consciously or Wlconsciously, to construct meanings of ETA. Specifically, these sources were 

relied on to gain an Wlderstanding of the institutional history of coastal zone management, of physical planning, 

and of decision-making traditions in Barbados from an interpretive perspective. The references and issues 

which arose in these docwnents guided an exploration of the worldviews and assumptions of individuals and 

organisations. These shared Wlderstandings and traditions formed the context within which the argumentative 

accounts for the Port St. Charles case occurred. 

Analytic Process 

The data collection process commenced with four presuppositions: one, that the accoWlts which participants 

chose to give would be dependent on their personal and professional positions, and prior experiences; two, that 

different participants would describe the EIA process differently; three, that there would be variability within a 

single account given by an individual actor, as well as among a<:c~Wlts given by different actors. These 

variations were assumed to be influenced by perceptions of the interactional situation and wider organisational 

and socio-political practices; and four, representations of the situation would be influenced by power relations 

among the participants. 

The analysis of intetViews involved the verbatim transcription of each interview. Each transcript was 

thoroughly read and analysed by cutting and rearranging statements, to fonn a map for each participant, 

representing his or her conceptualisations of the situation. Textual and contextual analyses of accounts were 

undertaken by identifying patterns in language. These patterns resided in participants' perceptions of events 

and not in events and actions themselves. The maps were used as a guide to analyse and make connections 

between argument structure, textual communities, storylines, and policy myths, and how these articulated 
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interpretations related to their perceptions of their own roles, those of others, established organisational 

practices and socio-political factors in the wider society. As shown in Figure 2-1, the analytic process was 

reflexive rather than linear. 

The interpretation of accounts involved the use of a discourse analysis. Discourse analysis deals directly with 

the constructed and functional nature of accounts. In addition, discourse analysis allows for the significance of 

context in giving meaning to an idea The analysis involved movement backward and forward from description 

and interpretation of the content of individual accounts, to descriptions and interpretations of the context which 

helped to give meaning to the ideas articulated. In their accounts individuals revealed the rationale they used to 

argue their particular perspectives, their emphasis on the political, social or technical aspects of EIA and their 

ideological preferences. The factors and processes influencing the choice of descriptions of EIA were of 

analytic interest. 

Limitations 

The research process was constrained by the time which could be spent in the field. Two visits were made to 

Barbados to conduct pilot interviews and more extensive interview sessions. These periods were for two 

months and four months respectively and did not correspond to dates for joint meetings between the Review 

Committee and the developers' Project Team. Therefore I was unable to use these sessions to analyze policy 

actors' interactions using participant-observation techniques. This method of analysis would have added richly 

to the existing data Also, time did not allow for the feedback and reflection of my own interpretations 

alongside those of other policy actors as a single body of key players in interpretation of EIA in the Port St. 

Charles decision-making process. This stage of the research process would have been useful in stimulating a 

process of learning together through reflection on our pmctices and the sources of knowledge in our lives. 

In addition, it should be noted that spoken and written language are only two of many media used for 

corrununicating meaning. This research is limited therefore by the exclusion of those interpretations of EIA 

which were not articulated in the above mentioned ways. 

Finally, the research through the use of depth interviews, sought to make policy actors more self-conscious of 

their worldviews. However, it is noteworthy that the research offers no automatic or inevitable link between 

research findings and improvements to decision-making on coastal issues. The practical steps identified for 

advancement still require active engagement, choice and commitment by policy relevant groups. 

Summary 

In contrast to dominant rational infonnation models of EIA, an interpretative approach to EIA policy analysis is 

concerned with the meaning of policy and the process by which different meanings are produced and 

corrununicated by actors in the policy situation. Building on some of the key assumptions of institutionalist and 

symbolic models ofEIA, the notion of argumentation introduces a focus on EIA analysis at the situational level 

of policy and practice. Argumentation is a conceptual framework for understanding how language may be used 

by EIA policy implementors to persuade and convince others to accept particular meanings of EIA and so 

channel or direct certain outcomes to a decision making process. 
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In this study argumentation is conceptualised as a particular kind of interaction, a social process. It is assumed 

that in argumentation, individuals reason about their values or contestable view points, that individuals' claims 

and conclusions are always directed to a particular audience, that argumentative practices are replies to prior 

utterances, that argumentation seeks to influence action as well as opinion, and that argumentation is closely 

bound up with relations of power and the exercise of power. In the complex workaday world of those 

responsible for implementing EIA, argumentation is inevitable and appropriate as individuals try to make sense 

of uncertain infonnation and ambiguous goals in a wider institutional context. 

A case study approach was taken for the analysis of how meanings of EIA were being produced and shared in 

Barbados. The concepts of text, argument, storyline and policy myth were used to uncover actors' definitional 

activities, framing devices and interpretations of EIA. The interpretation of EIA policy meanings involved 

paying close attention to the words used in text and the development of an understanding of the significance of 

those words and their location in the text. It involved a sensitivity to language and its use, and its persuasive 

functions as part of a wider interactive process, as well as its constitutive nature and how it can help to 

reproduce existing biases and textual communities, or create new ones. This analytic approach recognises that 

EIA is structured by political and social rules and conventions as well as by technical ones. 

As a response to prior utterances , argumentation contains shared understandings from prior texts. A key 

question which this raises for an analysis of EIA meanings in the case of Port Sl Charles is this: what 

institutionalised practices in Barbados fonned the history and context for particular definitions of the EIA 

policy problem and conceptualisations of how the future might be different? 
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Chapter Three 

A Barbadian Context 

It is evident, from the interpretive framework developed in chapter two, that the different ways of 

understanding and discussing coastal EIA in Barbados are related to a specific soci~tura1 context. 

Mutual understandings of . this phenomenon have developed as groups of actors have exchanged, and 

accepted concepts and ideas about EIA which act like assimilated texts to influence group interpretations 

over time. An analysis of how coastal EIA is made meaningful in Barbados must therefore incorporate an 

assessment of the context of the peculiar institutional characteristics of coastal zone management 

This chapter examines the texts, the ways of understanding and knowing, which constitute the context and 

history of coastal zone management and influence shared meanings of EIA in the argumentative practices of 

actors in the case of Port St Charles. First, the broad context of Barbados is established and an overview of 

institutional strengthening issues for coastal zone management is provided. Then, the circumstances which 

gave rise to the emergence of coastal zone management are described and the ways in which it was 

conceptualised are examined. Next, the organisational practices which form part of prevailing 

conceptualisations of coastal zone management are examined. In the final section the relationship between 

organisational pmctices, prevailing conceptualisations of coastal zone management and socio-political 

factors in the wider society are investigated. 

Background 

BaIbados is a small developing island-state in the Caribbean, as shown in Figure 0-1, with a geogmphical 

area of 420 square kilometres (166 square miles). The present society is a result of the settlement of the 

island in 1627 by a group of Englishfolk under the auspices of Sir William Courteen. From the outset, 

agriculture was the mainstay of the economy with tobacco and cotton being the main cash crops, and a 

variety of root crops providing the main foodstuffs. White indentured servants were then the main source of 

labour. 

In the late 1630s, the island's economy started to decline as a result of competition from Vrrginia tobacco 

and the failure of cotton crops in the interior of the island. It was during this period. of decline in 1637 that 

sugar cane was introduced to the island by the Dutch. This was the beginning of the sugar revolution which 

made Barbados the most prosperous colony in the British West Indies between 1650 and 1660. 

The chief chamcteristics of the sugar revolution were land consolidation, immigration of small proprietors 

and indentured servants, and the introduction of Negro slaves. Large plantations were necessary for sugar 

cane cultivation and so large owners bought out the small ones. I The island ceased to be attractive to the 

A farm over 100 acres in Barbados is a plantation. 
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poorer land owners and the indentured servants, who could not compete with the African labourers, and so 

the majority of these two groups left. The society was transformed. 

The slave society was a highly stratified one, with a great divide between the two main factions - the 

plantocracy or plantation aristocrats, and the African slaves. The plantocracy was in full control of the 

island's political and social system. 

Persons eligible to vote or hold elective office were required to be Christians and British 
subjects, owners of at least ten acres of land, or proprietors of a home with a taxable value 
-of £10 per annum. In this way, the poorest whites were excluded from the privilege of 
voting for a representative in the Assembly or standing for election as such a 
representative. 2 

The island's land distribution pattern was highly skewed with seven percent of the landowners occupying 

fifty three percent of the agricultural land in 1680. Sugar continued to dominate the economy, to the extent 

that at the end of the 17th Century the island provided less than a quarter of its food needs. The export 

economy thrived and sugar and its by-products accounted for all but seven percent of total exports in 1770. 

The societal system remained more or less the same until 1833 when the Emancipation Act was passed to 

end slavery. After Emancipation, the plantation system still dominated society's political, economic and 

social life. The bond was broken between master and labourer, but not between labourer and plantation 

lands. This was the result of Barbados having very little arable land, outside the plantation, to satisfy the 

desire of the emancipated slaves for their own plots. Nonetheless, free villages were eventually established 

by the emancipated slaves when plantation owners subdivided their land as a result of the sugar industry 

going into crisis. 

This resulting plantation society was one within which the ownership of land and property, along with race 

and colour, determined one's social status and political power; and the highly uneven distribution of land 

resources was a major contributor to the rigid stratification of society. Qualifications were reduced in 1884 

with the passing of a Franchise Act. This act meant little to the landless ex-slaves and free blacks, free 

coloureds and poor whites who comprised the small landowners and free holders. The plantocracy did not 

easily relinquish its power, upholding the old representative system under which the general populace had no 

. political representation. It was only after along internal political struggle - the riots of 1937 being of 

considerable significance, that the power structure was shifted and democracy established with adult 

franchisement being offered in 1941. 

As was the general case for colonies of the then imperial powers, these newly acquired political rights were 

then to be exercised within the framework of economic and political systems established by the "mother" 

country, in this case, Britain Thus, the main politico-economic system continued to be based on private 

property and private profit. As such, the island's skewed pattern of land distribution was maintained. In 

1961, the small peasants, comprising ninety eight percent of all fanners on the island, existed on thirteen 

2 Hoyos (1978), p. 65. 
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percent of all fann land; while plantation owners comprising less than one percent of all farmers possessed 

82% of all farm land 3 Land and property have remained an important measuring stick of social status in the 

island's society as they have continued to be attractive fonns of investment 

The island has few natural resources and in 1990, it had a population of approximately 260,000 residents, 

almost half of whom live in an wban belt extending the length of the west, south and south-west coasts. 

Since the early 1970s, there has been a significant increase in the pressure placed on coastal resources, as 

post-colonial economic development of the country has been characterised by a shift from a sugar cane 

mono-culture to a more diverse economy, with manufacturing, tourism and government services being the 

key contributors to the gross domestic product. In particular, there has been considerable emphasis on 

tourism, particularly coastal oriented tourism Tourist arrivals to the country doubled between 1975 and 

1990 and since 1994 over 400,000 long-stay visitors along with nearly 500,000 cruise ship passengers are 

hosted on the island annually. 

One result of these ever increasing development and recreational activities in the island's coastal zone is 

what has been depicted as a gradual deterioration of coastal resources, and natural ecosystems.4 In response, 

the government has periodically undertaken a number of remedial projects to deal with specific problems. 

These measures, however, have occurred on an ad hoc basis and have contributed to fragmented legal and 

administrative arrangements for coastal zone management on the islands In 1981, in response to growing 

public concerns about coastal erosion, the government signed a Technical Cooperation Agreement with the 

Inter-American Development Bank (IADB) to carry out the island's first coastal conservation study. 

Consequently in 1983, the government established a specialised Coastal Conservation Project Unit (CCPU). 

The establislunent of this unit is itself an example of the reactive nature of institutional development for 

coastal zone management on the island.6 The unit was set up to co-ordinate the coastal conservation project 

sponsored by the IABO. There were no long-term goals or plans for the unit beyond this specific function of 

project overseer. The main project took the form of a coastal conservation study, the main stated objective 

of which was to characterise the nature of coastline changes and attempt to relate those changes to causal 

factors. 

In 1989, as a consequence of the earlier studies, the CCPU embarked upon a second coastal zone 

management project, also funded by the IADB. It involved a study of the island's heavily developed west 

and south coasts, with the primary stated objective being the sustainable management of coastal resources in 

order to meet the goals of national economic development. 7 This project comprised two studies. One study 

focused on institutional strengthening for the implementation of a Coastal Zone Management Programme 

(CZMP). This included the preparation of a legislative framework and enforcement mechanisms. This work 

led to the production of a draft Coastal Zone Management Bill and a Marine Pollution Control Bill in 1993 

which, up to February 1997, were still awaiting final government approval. The other study aimed to 

3 

4 

5 

6 

Beckford (1978), p. 328. 
See for example Cambers (1987); Nurse (1986); Government of Barbados (1991). 
Wilms & Shier/Sedley et al (1992). 
Ibid. 
World Coast Conference (1993). 
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provide the multidisciplinary technical input for the fully integrated Coastal Zone Management Programme. 

This included extensive data coUectionprogrammesand the execution of a number of remedial coastal 

engineering projects along the west and south-west coasts. 

An institutional strengthening report for the Coastal Zone Management Programme, which was completed in 

1992, proposed a comprehensive, proactive organisational framework for coastal planning and management 

This framework comprised detailed recommendations for clarification, reorganisation and enhancement of 

the legal and administrative roles and responsibilities of the many government and quasi-government 

agencies involved in-coastal management Included in the recommendations for a revamped coastal zone 

management system were provisions for more rigorous environment impact assessment (EIA). The use of 

EIA prior to this recommendation was not, and still is not, a formal requirement of the coastal zone 

management or broader land use planning systems. Nevertheless, since the recommendation, EIA has been 

used on a discretionary basis by the government's Town and Country Planning Office (TCPO) in the case of 

two or three major development applications. The inclusion of EIA was intended as a mechanism for 

ensuring that no adverse eI!yironmental impacts occurred in-·-the coastal zone, seemingly, based on the 

positivist belief that improved technical analysis would improve the quality of decision making.s However, 

in the light of a·national commitment to the goals of sustainable development promoted by United Nations 

Conferences in recent years,questions about the most appropriate way toinstitutionalise EIA have now 

become an important matter for consideration in Barbados. Consequently, EIA has become a major 

consideration of institutional arrangements for a national land use planning system, as a part of an 

institutional strengthening programme for land use policy which begun in 1996 with funds from the Inter

American Development Bank. 

The recommendation for the inclusion of EIA in the government's institutional strengthening programme for 

coastal zone management specifically involved the reliance on the existing land use planning system to 

enforce the· application of EIA procedures to proposed coastal developments. The established land use 

planning system, like its parent, the post World War n British land-use planning system, has its ideological 

basis in a rational decision-making planning process which, as noted earlier, privileges scientific and 

technical information, and imposes bureaucratic control over spatial strategies for the island. 

A proposed amendment of the existing Town and Country planning legislation was viewed as a quick way of 

getting the EIA requirements in place. It was envisioned that a mandated consultative relationship between 

the Town and Country Planning Office and the Coastal Zone Management Unit would be sufficient to 

ensure, in the short-term, that potential environmental impacts are measured and mitigated adequately. The 

long tenn recommendation is for the establishment of a Department of Environment which would administer 

overall environmental policies including EIA. This is the background which needs to be borne in mind when 

examining the relationship between articulated interpretations of EIA, and choices and decisions made by 

policy actors within the context of specific arrangements for coastal zone management. 

S Willms & Shier/Sedley, op.cit. 
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The Emergence or Coastal Zone Management 

In the 1970s and 1980s, a nwnber of media and professional reports drew attention to undesirable changes 

occurring in the coastal areas of Barbados. These changes were represented as economic, physical, social, 

political. ecological and aesthetic problems. At that time, expressions of public concern with coastal erosion 

was one of a nwnber of matters jockeying for a position on the government's agenda for coastal areas. 

During the later half of the 1970s, in particular, and in the early 198Os, the government was put under 

considerable pressure,·particularly by hoteliers, other property owners of beach front land, and the general 

public, to take measures to address coastal·erosion. . Concerns about coastal erosion were depicted largely as 

economic problems, on an individual as well as a national level, since by the 1980s, beach tourism had 

become the island's primary source of foreign exchange. 

In response, the Barbados government sought and secured external financial assistance to investigate the 

problem. In 1981, the government signed a Technical Co-operation Agreement with the Inter-American 

Development Bank to carry out the island's first coastal conservation study of the west and south coast. The 

selection of the west and south coast was perceived to be a consequence of the high level of tourism 

development and infrastructural investment which had already taken place on these coasts.9 The profile of 

coastal zone management was . strengthened when in 1983, the government, in keeping with customary 

practice, established a temporary unit to oversee the execution of the conservation study. This was the 

Coastal Conservation Project Unit (CCPU), managed by a small team of approximately ten people, including 

professional and support staff. This was perceived by professionals in coastal management as the beginning 

of a new phase in land use and environmental planning in Barbados, a phase in which the coastal zone would 

be singled out for specialised and specific attention.IO At the end of the project in April 1984, the 

government made another significant decision in opting to maintain the CCPU in an advisory capacity. The 

unit then became a fully funded government agency. 

The conservation study which was co-ordinated by the CCPU, during 1983 and 1984, was conducted using 

the traditional objectivist approach of investigating a perceived problem by identifying its characteristics, 

causes and possible cures. The major causes of erosion were said to be: 

• Poor water quality resulting in stress on the nearshore reefs. Major pollutants resulting 
in poor·water quality were high sediment loads, sewage inputs and increased nutrients 
from pesticides and fertilisers. 

• Natural phenomena such as hurricanes, winter snow events in northern temperate areas 
. which result in sea level rise in the Caribbean region. 

• Badly placed sea defence sea structures. I I 

This additional information on the causes of coastal erosion was released by the CCPU and published by the 

media. Consequently, the media portraits of coastal erosion were intensified with greater emphasis on a 

decidedly economic and planning perspective. Many examples and estimates of the magnitude of the 

9 Cambers (1987), p 1388. 
10 Ibid., P 1390 
I L Procter & Redfern International Ltd. (1984); Cambers (1987). 
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problem were employed to draw attention to the situation. For example, Dr Cambers, then Director of the 

CCPU, was reported as pointing out that in the last thirty years, beaches on the popular West coast had 

suffered erosion of about one foot a year,. with a similar situation on the South coast, while on the South

eastern coastline, erosion had occurred at about two yards a year.12 The mid and late 1980s witnessed 

extensive coverage of coastal erosion in both newspaper articles and professional papers. 

Initially, interpretations of coastal zone management as a solution to coastal erosion relied primarily on the 

text of development, and the text of strategic physical.planning. These texts comprised philosophical 

principles within a larger philosophy of development planning. In Barbadian practice, these philosophical 

principles were sustained by a highly centralised planning system and heavy dependence on external aid to 

promote economic growth. Over time, a bureaucratically controlled planning system and an increased 

emphasis on environmental protection in external funding programmes facilitated the appearance of a third 

text of sustainability in interpretations of coastal zone management This idea of sustainability as a way of 

making sense of coastal zone management emerged with more recent ideological developments concerned 

with a respect for the interrelateness of human-biophysical systems within the philosophy of development 

planning theory where the three threads of meaning associated with development, strategic physical planning 

and sustainability provided a foundation for the ways which actors in coastal zone management gave 

. meaning to EIA. The occurrence of these fundamental ideas in interpretations of coastal zone management 

are discussed in the following sections. 

Development 
The idea of development expressed in coastal zone management practices is associated with the belief that it 

is possible to transform an underdeveloped society into a developed one by generating economic wealth. In 

Barbados during the 1980s, while reference was made to the contribution of natural phenomena such as 

hurricanes, winter swells and sea level rise, the problem of coastal erosion was framed largely as an 

economic one, on both an individual and national level, as illustrated by newspaper articles in Figure 3-1. 

One newspaper article in 1987 highlights this perspective of coastal erosion as described by a number of 

hoteliers: 

Hoteliers, especially those operating around the Southcoast say that in addition to destroying 
property the erosion is unsightly and proven to be a tum-off to visitors ... in their case the 
damage done to property could run into thousands of dollars ... Mr. Philips said that his 
restaurant which was the closest to the beachiine, had about 25 feet of beach, but this had all 
now disappeared now that the shoreline had reached right up to the hotel property.13 

Professional literature on coastal conditions came from individuals, both inside and outside of government 

reporting significant costs to individual property owners as a result of property being damaged and structural 

12 Slinger (1987). 
13 Fears grow about beach erosion. (1987). 
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failure due to wave attack.14 On a national level, the economic implications of coastal erosion were 

repeatedly emphasised: 

The North American Demand Study of Caribbean Tourism (1981) demonstrates that high quality 
beaches are a major attraction for North American visitors to BaIbados ... the assumption must 
therefore be that continual coastal degradation in general and a beach erosion in particular will 
adversely effect tourists' perception of BaIbados as a holiday destination. I S 

Coastal zone management was portrayed as a process through which the benefits of tourism development on 

. an individual and a national level could be safeguarded by directly addressing and taking steps to remedy the 

causes of coastal erosion. In other words, efforts to address beach . loss were made sense of in tenos of the 

island's economic development strategy which relied mostly on beach tourism. 

The view of natural coastal assets as a resource which needed protection for economic reasons is consistent 

with historic and conteIDpOI'8Iy views of development on the island in at least two areas. First, with British 

colonialisation in 1627 and the subsequent introduction of sugar cane in the late 1630s, the island's landscape 

was virtually cleared of all its natwal vegetation and dedicated to the planting of cash crops, among which 

sugar cane reigned supreme. These activities led to what is known as a monocultural economy, as all social 

and economic activities on the island revolved around, and were controlled by, sugar production on the 

plantations. In the 1940&, 1.S. Beard, Assistant Conservator of Forests in Trinidad and Tobago carried out a 

reconnaissance of forests in the eastern Caribbean, and observed that in Barbados, "the landscape is one of 

vast exposure of cane fields, with hardly a tree in sight, save ornamental cabbage palms. "16 It is noteworthy 

that, the wealth generated from the land went to land owners residing in BaIbados and Britain. This 

reinforced class differences in the pre-independence em and formed the basis of struggles for independence 

from Britain and for territorial sovereignty. 

Competing views of the human-land relationship in BaIbados have emerged to a significant degree only in 

the last decade or so, with the popularisation of the notion of sustainable development, which itself is a 

complex idea comprising many threads of meaning. The dominance of the economic resource view of land 

may be explained in part by the absence of an indigenous population. In Barbados, like many other English

speaking Caribbean countries, the ancestors of almost the entire contemporary population are "transplants" 

from Europe, Africa, Asia, or parts of the Americas who were brought as slaves or indentured servants to 

work on the European-controlled sugar plantations and its related services.17 Historically, the land has been 

used solely for the generation of wealth. 

Second, the maintenance of a functional relationship with the land may exist partly because political leaders 

have adopted the idea of development as a condition which is attainable through the generation of economic 

wealtlt In the absence of significant mineral resources, investment capital and the presence of a largely 

unskilled population, the chosen development stIategies since the 1950s has been development based on 

14 Cambers (1987), Nurse (1986), (1989). 
IS Nurse (1989), p. 9. The study was undertaken by the Caribbean Tourism Office fonnerly the 

Caribbean Tourism Research Centre. 
16 Carrington (1991), p 12 
17 Ryan (1994). p.235 
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foreign capital. It has been argued this choice has been mainly the consequence of the political ideologies of 

Caribbean leaders in post World War II era encouraged by the aVailability of North American money at that 

time. Edie, a political scientist posits the following argument: 

The political. elite ... was convinced that what the Marshall Aid Plan and the Western 
International Financial Agencies were able to do to help war-l3vaged EW'Ope to emerge as a 
capitalist power in less than 20 years could probably be done for developing nations.18 

In the post W.orld War II el3,the United States emerged as the dominant force in the global economy and 

.. . industrialisation by invitation was the thrust of its foreign policy in the Caribbean. The development 

stIategies chosen by successive governments of Barbados are shown in Figure 3-2. Foreign-capital-led 

development has been based on a regime of fiscal incentives·designed to attract foreign investors. 

1950s-present 

1950s-present Sports-tourism 

Figure 3-2 Development Strategies Adopted by BarbadOi 
Source: Oderson (1992). 

In tourism, the introduction of the Hotel Aids Act of 1956 allowed exemption of custom duties on building 

materials and equipment for a new hotel development and permitted a seven year income tax holiday for 

eligible establishments.19 By 1980, tourism had established itself as the lead growth sector and by 1982 its 

contribution to GDP avel3ged 11.6 percent.20 It may be argued also that the choice of a development 

. ideology by Barbadian and other Caribbean political leaders was partly a consequence of the power conflicts 

between East and West in the post World War II and post independence eIaS. Those countries in the region 

which opted for more socialist development paths have been starved of economic assistance from western 

powers in the post independence period.21 The choice of a capitalist-based approach to development may 

therefore be perceived as Pl3gmatic. 

Conceptualisations of coastal zone management therefore reflected a view of land as an economic entity. In 

a development planning process, these representations embmced the uncritical adoption by political and 

economic elites, of the idea of development based on the geneIation of economic wealth and trickle down 

effects, along with the idea of state intervention in orchestrating optimum or efficient paths of this 

development process. 

18 Edie (1991), p. 33. 
19 In addition the Barbados Development (Amendment) Act of 1958 allowed the Barbados 

Development Board to make loans for construction and development of hotels. 
20 Wilkinson (1993). 
21 For example, Cuba, Guyana, Grenada, Jamaica 1971-82 .. 
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Strategic Physical Planning 

- Early conceptualisations of coastal-zone management embraced the -idea of modem planning asa problem

solving activity. This idea of modem planning is drawn from diverse disciplines- such as engineering, 

economics, public health, and other fields which privilege scientifically derived knowledge. The 

technologies associated with these disciplines are effective when there is consensus on what is to be done. 

The notion of planning, mirroring the classic engineering model has two prominent features which pervade 

its divergent conceptions. The first is, that some kind of collective rationality can be effectively substituted 

- for private rationality. -that isa unitary set of goals is assumed. The second is; that social systems can be 

engineered to conform to some collectively willed future state ofaft'airs. Coastal zone management was 

represented as a strategic planning process which assumes that large-scale societal problems relating to 

coastal erosion could be dealt with in a technical mode. 

Coastal erosion was represented as the outcome of a combination of physical events such as the discharge of 

waste into coastal waters; agricultural pesticides and other chemicals reaching coastal waters; historic 

deforestation of the coastal land; and construction in the -active beach zone. These events in tum were 

portrayed in a wider context of a rapidly developing coastal zone. Commentators pointed out, for example, 

that whereas in the 19508 beach front properties along the west coast were primarily undeveloped and 

consisted mainly of swamps, the area hassubsequentlybecome-a1most completely developed with a wide 

range of land uses. These included traditional fishing vi11ages, private housing, tourist accommodation and 

support services and industrial activities. The situation was implied to be a result of poor planning.22 

... the almost uninterrupted 'ribbon of concrete' stretching along the western and southern 
shores offends the sensibility of many locals. With few open spaces remaining the 'artificial' 
coastal landscape is regarded by many as an unfortunately irreversible impact of poor 
coastal planning.23 

Coastal zone management was represented, therefore, as an inteIventionist solution to the shortcomings of 

general land use planning in dealing with coastal areas. As such, the coastal erosion was made sense of in 

terms of uncoordinated human activities. This portrait of coastal zone management as a sttategic problem

solving activity embraced the idea of strategic planning. There were three implicit assumptions in the 

representations: First, the instrumentalist assumption that following certain rules or procedures for defining 

and interpreting social, physical phenomena produces direct knowledge and understanding of such 

phenomena; second, -the scientific idea that nature should be seen as a complex ecosystem; and third, 

planning was a problem-solving activity conducted with administrative and technical efficiency. However, 

calls for consideration of long-term public interests in decision-"makingwereconcretised-with the 1980s 

popularisation of the notion of sustainability. This -emphasis on the wider implications of development 

activity eventually began to creep into interpretations of coastal zone management 

22 Nurse (1988); Cambers (1987). 
23 Nurse (1989), p.l0. 
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SustainabiUty 

Sustainable development is open to many· conceptions. -Similar to the" notion -of modem· planning, the 

underlying assumptions of sustainable development relate to a number of disciplines such as economics, 

political science, environmental science, engineering and so forth, which in turn are built around a number of 

other philosophical principles. With the emergence of the notion of sustainable development the goals and 

objectives of development planning have been shifted from a focus on modernisation and becoming more 

like industrialised nations, to becoming sustainable nations. Assumptions which have been of significance 

for the shaping of coastal zone management in Barbados, include first, -the -ideas of equity and inter-

. _. generational justice,- that is, the moral argument thatit is possible to have some level of equality and fairness 

in bargaining power and relations. In the face of growing concerns expressed in the more recent wave of 

environmentalism there has been a focus on the development of strategies to ensure that the interest of all 

citizens particularly those who are not organised into political interest groups are taken into account in 

development decisions. 24 In addition, sustainability represents a call for equal consideration of the interests 

of this generation and the ones to come. Second, sustainability respects the philosophical idea of modem 

planning as a design activity through which abetter social order than the present one can be invented; the 

scientific view of nature as a complex ecosystem combined with a moral argument that this system is to be 

respected; and the economic idea of the need to devise efficient modes ofproductlon.25 To this end. the idea 

-of sustainability, while challenging traditional approaches to modem planning by calling for wider public 

representation and long term environmental considerations in making development decisions, 

simultaneously embraces traditional instrumentalist aSsumptions of modem planning. In particular, it 

promotes the idea that it is possible to attain the knowledge "'Quired to engineer communal decisions and 

actions towards the achievement of specified goals. 

As international and regional aid agencies, NGOs, and professional organisations absorbed the ambiguous 

idea of sustainabilityinto their modus operandi during the late 198Os, conceptualisations of coastal zone 

management also shifted. Integrated coastal zone management (lCZM) with goals of sustainability emerged 

in representations -of coastal zone management in Barbados. Integrated coastal zone management was 

depicted as a muiti-disciplinary, multi-sectoral, multi-spatial approach to the management of coastal areas. 

The conditions and requirements of external assistance directed toward coastal zone or coastal areas 

management also began to structure the components and conditions of programmes to include particular 

strategies seen as necessary to operationalise the notion of sustainable development. 26 

Understandings of coastal zone management in Barbados were grounded in three threads of meaning within 

an evolving philosophical notion of development planning. The underlying assumptions, beliefs and values 

associated with these threads of meaning related to the texts of development, strategic physical planning and 

sustainability were sustained mainly by two practices. One was the intense government involvement in the 

economic development process; the other was the heavy reliance on foreign aid investment and development 

programmes. 

24 Hyman & StifIel (1988). 
25 Grubb et. al (1993); World Conservation on Environment and Development (1987). 
26 United Nations Environment Programme/Caribbean Environment Programme (1994). 
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Role of Government 

By the 19708; the BaIbadian economy had achieved some measure of diversity with~sugar, tourism and 

manufacturing, all prominent sources of income, employment and foreign exchange. Non-traded activities 

such as wholesaling, retailing, personal services, business and professional services also expanded in the 

post-war years. The government was very active in this economic expansion. Between 1945 and 1980 the 

government current expenditure rose continually, with education and health accounting for the greatest 

outlays. In addition, an agricultural diversification programme was launched in the early 1970s which 

included government's pUrchase of large amounts of plantation land and its resubdivision into two-acre lots 

to assist small farmers with limited capital. These . lots were serviced with basic roadways and irrigation 

pipelines. 

At the same time, with the implementation of policies aimed at fostering the development of manufacturing 

and tourism, there was a distinct emphasis on the expansion of services and infrastructural development 

which would facilitate the growth of these economic sectors. For example between 1946 and 1980 

government carried out major improvements to social· services facilities, (the replacement of the island's 

general hospital, construction of schools and the university and expansion of public utilities such as gas and 

water); communications (the construction of the deep water haIbour, roads, extension and improvement to 

the airport and the development of industrial estates); and the development of a public housing stock for 

rental as well as sale. 

With regards to the construction of housing, the government purchased a number of plantations which it 

subsequently subdivided and developed into housing estates for lower income families. In addition, 

persistent unemployment resulted in the government absorbing new entrants to the labour force, and 

sometimes salvaging private £inns in danger of going out of business, in order to maintain employment 

levels.27 See Figure 3-3 which shows the government's contribution to employment between 1966 and 1989 . 

. Largely as a result of the government's welfare and interventionist policies, by .1980 Barbados was portrayed 

as a model for the region, having escaped the economic crises which bad affected so many other West Indian 

countries. However, the island's economic development has been heavily dependent on foreign capital. 

Successive governments have had active foreign policies directed towards securing international assistance 

for its capital works programmes. For example, under the Adams Administration (1976 to 1985), substantial 

sums of money poured into the economy from multi-lateral lending agencies, friendly governments, and 

private consortia In some instances for example between 1981 and 1985 foreign loans serve the function of 

keeping the overall account in a positive balance. 28 

27 Worrell (1982), p 14. 
28 Duncan (1994). 
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Throughout the post-independence era, a major objective of government has been to raise gross national 

product (GNP), because rising GNP is taken as a key indicator of economic development, national security, 

human welfare, ~d overall national well being. However, substantial amounts offoreign borrowing in order 

to obtain the foreign exchange necessary to generate sectoral growth in the economy sometimes trap 

developing countries into a cycle of borrowing. 

The 1980's was the beginning of a downward slide for the BaIbadian economy. By 1987 there was evidence 

that real GDP was less than five percent above that of 1980, suggesting that there was little real economic 

growth during the decade. Finances began to deteriorate in fiscal year 1987 to 1988 when a current account 

deficit to nearly one percent of GDP was revealed, the first such deficit in at least 11 years.29 This overall 

deficit also widened to a record of US $110 million, reflecting heavy investment in inftastructure, 

particularly road rehabilitation and construction during the mid 1980s. In 1987 external debt peaked at US 

$519.7.30 

In the late 1980s when public and professional concerns about coastal erosion were gaining increasing 

publicity, the government also had to address its balance of payments problems. In its 1988 - 1993 National 

Development Plan the economic strategy continued to look to tourism, non-sugar agriculture and 

manufacturing as the leading growth sectors?' With regards to tourism, the government gave priority to 

marketing and product development, with an emphasis on the prevention of beach erosion. It is in this 

context of wider economic policies aimed at revitalising a flagging economy that the government chose to 

commit itself to a second conservation study, costing US $7.3 million, as a continuation of its well 

established interventionist role. State intervention therefore was an accepted idea within the text of strategic 

physical planning. 

29 Wilkinson (1993). 
30 Government of Barbados (1994). 
3' Government of Barbados (l988b). 
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Role of External Aid 

External financing· of development programmes ~was . important, in at . least two ways, in sustaining the 

underlying assumptions of development, of strategic planning and of sustainability in coastal zone 

. management practices. First, the fonn of extem81 aid given to BaIbados has reinforced rational instrumental 

planning approaches. Foreign-aided development strategies have been aimed at assisting developing 

societies with achieving the preconditions for Rostow's 'take~ft' stage of the economic development 

process. This has meant aiding the under-developed countries in the structural transformation of their 

economies by transfer from developed to underdeveloped countries of missing ingredients: capital, 

technology, motivation,· expertise· and .educatioll Some commentators have argued that the approach to 

underdevelopment issues taken by aid agencies and developed societies fails to recognise that what is 

transferred in this process is not just technology but ideologies as well. 

The result is that there has now been a massive transfer not only of Western technology, but 
also thoughts, ideas, attitudes, theories, and methods. Among these imports have been 
appraisal methodologies which have entered the UDC's together with a panoply of values 
. and ideas to influence theoatureof planning·. and the evolution of developmental and 
environmental polices.32 

Able and Stocking have argued further that the type of ideologies and assumptions that accompany Western 

approaches to development can result in an inability to detect . those intricate social relationships of 

underdeveloped countries that are so crucial to the prediction of costs and benefits and the acceptance or 

rejection of new development. 

The United Nations has been at the centre of the organisation of two Development Decades involving the 

transfer of technologies and their respective ideological bases to BaIbados and other developing nations.33 

On the basis of the philosophical beliefs of development planning rational instnunentalist modes of analysis 

and decision-maId.os in Barbados have been protnoted systematically by United Nations organisations, 

World Bank and other donor agencies through their conferences, and training programmes. In addition, 

nearly all technically skilled persons in BaIbados are trained in the tertiary institutions of industrialised 

nations and their accepted ways of thinking about development problems and opportunities. These aid 

agencies also apply strict conditions on loans or grants requiring rigorous technical justifications of projects 

and demand assurances that individual projects and programmes will confonn to larger developmental 

strategies.34 Therefore, conceptions of coastal zone.management built upon the multiple ideas attending the 

notion of development planning have been reinforced by the rational instrumentalist planning approaches 

. advanced by external aid agencies. 

Second, external aid has been important in introducing sustainability in interpretations of coastal zone 

management policies. The introduction of development aid concerned with coastal and marine resources 

32 Abel and Stocking (1981), p. 255. 
33 The periods 1960-1970 and 1970-1980 were designated Development Decades by the United Nations 

. General Assembly. 
34 Abel & Stocking (1982); Webber (1983). 



59 

dates back to the United Nations Conference on the Hwnan Environment, Stockholm in 1972. This was a 

forum for highlightirig triulti-disciplinaIyand systems approaches to projects and programmes executed as 

part of development assistance to developing countries. By this stage, there was a growing concern with 

soci~conomic and environmental problems arising from aid progranunes and projects. Subsequent to this 

meeting on the initiative of several Caribbean states, the governing committee of the United Nations 

Environment Programme (UNEP) decided in 1974 to design a programme to concenb'ate on the protection 

of the marine environment in the Caribbean. In keeping with the regional approach, UNEP sought an early 

association with the Economic Community of-Latin America (ECLA) and after a number of meetings, an 

Action PJan for the Caribbean EnvironmentProgramme was adopted in 1983. 

The Caribbean Environment Programme led to the 1983 Cartagena Convention on Protection and 

Development of the Caribbean Region. This convention proceeded to draw up prohibitions on marine 

pollution for ships, dumping, land-based sources, seabed activities and the atmosphere. Consequently, when 

BaIbados in 1983 entered an agreement for its first Coastal Conservation Study, regional and international 

support had already been mobilised for this type of action. External aid agencies were strategically 

positioned to offer the financial and technological assistance required to investigate the coastal erosion 

problem in Barbados based on accepted ideologies of development pJanning. 

By this time, the World Conservation Strategy of 1980 had developed an intellectual and practical 

framework for a more focused approach to comprehensive management of living resources. This was built 

upon in 1983 by the World Conservation and Environment and Development Meeting, which focused 

attention on the notion of sustainable development During the late . 1980s, running parallel with initiatives 

focused on integrated coastal zone management, aid progranunes were designed to assist developing 

countries with amendments to their overall institutional fnunework for environmental management in order 

to facilitate the achievement of sustainability. Barbados, like many other countries, received assistance for 

the establishment of a National Conservation Strategy commencing in 1987.3s By the early 1990s, the 

Caribbean region had an impressive number of international agencies concerned with environmental issues 

as part of their programme for development assistance, as shown in Figure 3-4. However, these agencies 

for the most part have been uncoordinated in their activities at the regional level. Their concerns have been 

directed to the sectoral agencies in each country, reinforcing compartmentalised environmental management 

which the policies they advocate aim to overcome. 

As a recipient of external aid, BaIbados' second coastal conservation study in 1987 was designed to be 

consistent with the intellectual movement revolving around coastal zone management and sustainability. As 

such, the programme had a major component involving coastal engineering remedial projects and another 

component dedicated to designing improvements for an institutional strengthening progi'anune. 

Subsequently, the activities in BllIbados were portrayed on the regional and international conference circuit 

as an exemplary effort at integrated coastal zone management with goals of sustainability.36 

3S 

36 
Caribbean Conservation Association (1990). 
Cambers (1987); Lewsey (1991); World Coast Conference (1993). 
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Emergence of Coastal EIA 

It is in the context of ·external technical-assistance, -a centralised physical : planning system and prevailing 

instrumentalist approaches to physical planning among goverrunent's technical professionals that EIA was 

included as a recommendation for a comprehensive coastal zone management programme in Barbados. EIA 

was portrayed as a mechanism for reducing the negative impacts of developments in the coastal zone. In the 

short run, it was proposed that the Town and Country Planning Act be amended to provide a legal 

requirement for EIA In the long run, it was proposed that "more rigorous impact assessment" would be 

-provided under a .strengthened coastal zone management process.37 This strengthened coastal zone 

. management process was depicted as involving a full-time, ·professionally staffed, specialist.unit along with . 

all other government agencies which exercise powers that affect the coastal zone under an umbreUa 

organisation in the fonn of a Department of the Environment. All government agencies having legislative 

powers for matters within the coastal zone would be required to consult with the Coastal Zone Management 

Unit upgraded from a Coastal Conservation Project Unit 38 It is noteworthy that at that time a dual system of 

EIA was emerging in Barbados. Those development projects which were externally funded were usuaUy 

handled separately from other applications for development on the island. With regards to projects and 

programmes being funded by external aid agencies, there was usually a high-level steering committee 

established specifically to guide and monitor the entire project or progmmme including any associated EIAs. 

Other applications for developments not.funded by external aid agencies, were administered by the Town 

and Country Planning office in consultation with other agencies and institutions, as a part of its development 

control activities. Suggestions for EIA to be a part of environmental management genera1ly and coastal 

management specifically were concerned with making EIA a legal formal requirement in BaIbados, and 

potentially streamlining these two p~. 

Lobbying for the integration of EIA into the planning system have been marked by an implicit assumption 

that the provision of more relevant infonnation ·wiU lead to better choices in decision-making.39 There is 

also an assumption that the country has no choice but to convert its natural assets into productive inputs, in 

order to generate wealth and so improve the quality of life of its people. Most of these calls have come from 

professionals within government or from academics influenced by international calls for changes in 

approaches to public decisions, made out of respect for the principle of representation of wider interests in 

public decisions and actions.40 There have also been caUs for legal EIA provisions by local NGOs aimed at 

incorporating the broad principles of sustainability. However, these have been sporadic, appearing in the 

media in the context of specific development projects considered to be undesirable, for example, major golf 

course developments. 

37 Willms & Shier/Sedley (1992). 
38 - Two pieces of legislation arose fonn the Conservation Study. A draft Coastal Zone Management 

Act and Marine Pollution Control Act See Willms & Shier et. al. (1992), (1993); Simmons & 
Associates (1994). Draft· guidelines were prepared by review by the relevant agencies. 

39 See for example Inniss (1994); Archer (1985); Truss (1985); Gill (1985). 
40 Geoghegan (1985); Beanlands (1985). 
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It is also worthy of mention that one result of mandatory EIAs for externally funded projects, with 

- discretioruuy approaches to the form of implementation, has been that EIAsrequiredfora number of 

projects since the mid 1980s have been carried out with little public involvement. However,the current. 

Barbados Labour Party government. in its 1994 manifesto committed itself to the use of EIA, with public 

involvement, on all its major development projects. Consequently, the first time a full scale EIA including 

wide public involvement took place on the island with regards to a government project was in 1995 for the 

Integrated Solid waste Management Programme. This operation turned out to be a highly controversial 

event with claims of tokenism in the public participation process. 41 

In sununary, the dominant ways of understanding coastal zone management in Barbados emerged from well 

established ways of knowing and doing things, on the basis of the beliefs and values of three strands of 

meaning within a wider philosophy of development planning. Nonetheless, coastal zone management 

developed a relatively stable meaning as traditional meanings were reinforced by organisational practices. 

Organisational Practices 

The way in which coastal zone management emerged as an adjunct to an economic development policy 

centred on tourism on the one hand, and on land use planning policy on the other, has been viewed as 

consistent with the government's ad hoc. reactive approach to its policy-making process in general.42 The 

stage for coastal zone management was set with the implementation of the island's first coastal conservation 

study and the establishment of the Coastal Conservation Project Unit (CCPU). However, there were no long 

term plans for the CCPU beyond overseeing the conservation project. While the CCPU filled a number of 

gaps in the management of coastal areas its activities also overlapped with a number of different agencies 

with responsibilities in different matters within coastal areas in particular, and in environmental management 

in general. 

Coastal zone management policies were not explicit and so were accompanied by a notable degree of 

ambiguity. In the absence of comprehensive environmental legislation in the late 1980s there were about 13 

agencies distributed across six ministries with some level of responsibility for coastal matters. Figure 3-5 

shows the range of agencies with responsibility in coastal areas in Barbados. The five lead agencies, the 

Coastal Conservation Project Unit (CCPU) the Environmental Unit (EU), the Environmental Engineering 

Division, the National Conservation Commission, and the Town and Country Planning Office, fall under two 

ministries. This reflects some streamlining following the implementation of recommendations from the 

second coastal conservation programme completed in 1992. Prior to-this, these agencies were distributed 

across at least four ministries. In addition, common law principals define private and public rights to own 

and manage the coastal zone and there are over thirty statues with some application to its protection and 

41 This programme resulted in government's decision to relocate the island's inland fill, Greenland 
within an area designated as a proposed national park in the National Physical Development Plan 
(1988). There were a number of claims the public participation process was a token gesture and the 
decision had been made before the study was done. -Because of the controversial, political history which 
attended the originallandfiU site at Mangrove Pond. A group of concerned citizens subsequently 
challenged tlte government's decision in tlte law courts. See AUy (1995), (1996); Hudson (1995). 

42 Griffith (1987). 
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management 43 With gaps and overlaps in responsibilities, decision- making bas been affected by 

.. interagency power SbUggles, particularly,-in the light Qfthe 1992 Institutional Strengthening report for the 

establishment of a Ministry of Environment.44 
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Figure 3-5 Agencies Responsible for Management of Coastal Zone 
Source: Adapted from Willms and Shier (1992). 

Abbreviations: CCPU-CoastaI Conservation Project Unit; NCC-National Conservation Commission; EU
Environmental Unit; EED-Environmental Engineering Division; SSA-Sanitation Services 
Authority; BWA-Barbados Water Authority, BPA-Barbados Port Authority;TCDPO
Town and Country Development Planning Office; MAFF-Ministry of Agriculture, Food 
and Fisheries.· 

43 Willms & Shier et. al. (1992); Caribbean Law Institute (1991). 
44 See for example Oderson (1992), p 78 
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Furthennore, since the CCPU was a temporary unit, the staff had no security of tenure in their jobs. Figure 

3-6 shows the different Ministries who have had responsibility for the Coastal Unit since its introduction in 

1983. In the absence of employment security it can be argued that officials were careful not to give advice 

which might have alienated the political elite, their employers. 

1991-1993 

1993-1994 

1994-1995 

1995 - present 

Tourism and the Environment 

Labour, Consumer Affairs and the Environment 

Environment, Housing and Lands 

Tourism, International Trade and the Environment 

Health and the Environment 

Figure 3-6 Ministerial Changea Afl'eeting Coastal Conservation Unit 

Nonetheless, over the years the Coastal Unit, through its advisory functions to a number of government 

agencies, has established good working relationships with both government and private organisations. 

However, it has been recognised that while good working partnerships have been established, they have not 

been a partnerships of equa!S.45 The actual decision-making procedures have been driven by the regulations 

of the Town and Country Development Planning Office, which has the strongest legislative backing in this 

regard. The TCDPO has legal responsibility for the overall development of all lands on the island and 

routinely sends applications to the Coastal unit for its advise. The TCDPO, though not legally bound to do 

so, have tended to follow the advice of the Unit. 

Decision-making Culture 

Decision-making for coastal zone development activities is highly centralised, that is to say, it is entirely a 

central government process. Decision-making is carried out primarily through the development planning 

and development control powers of the Town and Country Development Planning Office (TCDPO). Long 

tenn planning for coastal areas is inCOIpOrated into the Physical Development Plans (PDP) prepared by the 

TCDPO. The PDP is intended to be a legal adoption of government policy and has been integrated with the 

socio-economic. development policies of the ·government. However, each serves as.a guide only and 

decision-makers need only "have regard" to it 46 Public participation in the PDP process takes the fonn of a 

public hearing conducted in the law courts. The process tends to exclude many publics within the society 

and also lags behind socio-economic development in the Island. For example, the first PDP was prepared in 

1970 and did not come into effect until 1976. The second physical development plan was an amendment to 

the first plan. It was published in draft fonn in 1983, was the subject of a public inquiry in 1986, was 

published in final fonn in 1988, and came into effect in 1991. This suggests that the island's economic 

45 See for example Oderson (1992), p 90 
46 Laws of Barbados (1%8). CAP. 240. 
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advancement cannot be conclusively credited to comprehensive planning efforts. However, the development 

planning process reflect efforts at sectoral integration -in-policy making, particularly linkages between 

economic and physical planning objectives. 

As a specialist Coastal Unit, the CCPU's technical expertise is privileged, and it is at the forefront in 

influencing decision-making by the Town and Country Development Planning Office. The theoretical 

orientation which guides the Coastal Unit in its concerns with surveying, monitoring and evaluating different 

element's activities in coastal areas is distinctly based-on positivistic science: "'The mandate of the Coastal 

Zone Management Unit is to ensure-that the island features;·coastal waters and other marine resources are _ 

scientifically managed, so as to make the maximum contribution to economic and social development 

without degrading the resource base. "47 Day to day applications for development in coastal areas are dealt 

with through the development control functions of the TCDPO. When permission is required for 

development in coastal areas, an application must be made to the Chief Town Planner. Figure 3-7 illustrates 

a typical application process. 

Decision-making in this process may be considered as exclusive, generally involving, the TCDPO, any other 

agencies with which the Chief Town Planner consults, and -the Minister of Planning. The Chief Town 

- Planner has wide discretionary powers-regarding the information which may be requested from the applicant 

with whom he may consult outside of those agencies specifically identified in the legislation 

In recent times, with the reworking of the text of tmditional strategic physical planning to incorporate the 

notion of sustainability, the emergence of the idea of integrated coastal zone management in Barbados has 

witnessed the broadening of the disciplines involved in the government consultation teams for coastal 

development applications. However, there has still been a distinct bias towards the natural sciences. 

The Minister of Planning also has wide discretionary powers and may call in any application or make final 

decisions on any class of application received from the Chief Town Planner. In 1919, for example, the then 

Prime Minister and Minister of Planning, in seeking greater control over coastal development activities, 

exercised this power through a standing order which required that the final decision on all beach front land 

be made by him. Subsequent Ministers have not relinquished this power and up to 1997 the Minister of 

Planning made all the final decisions on coastal property developments. Prior to acceding to this decision, 

however, an applicant has the right to request a hearing. The Minister appoints a Review Panel to hear the 

case. 

It is also important to point out that under Section 8 of the Town Planning Act, an applicant has a right of 

appeal to the Minister of Planning with regard to any planning decision received from the Chief Town 

Planner.48 The Minister appoints a review committee to consider this appeal. This committee or panel has 

generally consisted of planners or other professionals in the private sector, who mayor may not have held 

top civil service posts at some time or other. A hearing is held with all parties concerned and the chairperson 

47 Coastal Zone Management Unit (1994). 
48 Laws of Barbados (1968). CAP. 240. 
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of the proceedings makes a report to the Minister. This report is usually kept secret until the Ministet's 

views are revealed to all the parties. The decisions of the Minister are final and have immunities from 

appeal, subject only to review by the courts on the grounds of legal impropriety.49 
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Figure 3-7 A Typical Decision-making Process (or an Application to Develop Land 

49 Ibid 



Consistent with the 1949 British planning system, the Minister of Planning appoints a Planning Advisory 

Committee (PAC) to advise on any planning matters stipulated by himlher. c In tbepast, these matters have 

tended to be issues of policy. However, the PAC has not met regularly over the last decade. 
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This closed process has given rise to public concerns about the lack of access to infonnation. so According to 

Willms and Shier, the conventional argument against public access to infonnation is that the resources 

required to make information available is beyond the capacity of the organisation, and that press and public 

would only misunderstand and misuse the information according to Willms and Shier, "An oft raised 

concern about the processing of development -applications -is' the secrecy -applied to the applications . 

themselves, to agency and public comments and to what stages the application has reached in the decision

making process" . 51 

This is the tmditional way of doing things, which has become entrenched in the planning system. This 

approach may also be seen as allowing a certain degree of control by government officials over the process 

as well as providing some increase in efficiency in tenns of getting a decision without undue delay from 

public participation. In the case of everyday application, public consultation is often defined narrowly in 

tenns of adjoining land owners. Consultation with -local non~govemmental organisations is very limited and 

the Barbados National Trust is the onlynon-govemmental organisation (NGO) which is consulted on a 

regular basis. What little public participation there is takes place informally through the very popular call-in 

(talk-show) radio programmes. This medium has come to be known as the people's parliament. 

For the most part, the organisational practices attending coastal zone management sustain a belief in I3tiOnal, 

scientific approaches associated with instnunentalist planning. In addition, highly centralised and closed 

formal decision-making practices reinforce a reliance on technical expertise at, the state level. However, the 

maintenance of interpretations of coastal zone management Pl3ctices is centred on the beliefs and 

assumptions of development planning. This process cannot be separated from the socio-political processes 

. in the wider society. 

Socio-Political Influences 

There have been a few efforts aimed at understanding how socia-political relationships within the country 

influence decision-making practices in -environmental management in Barbados. Gamman, for example, 

uses the framework of interest group politics to understand the decision-making culture in Barbados and 

other countries in the Eastern Caribbean. Another commentator, Oderson, dmws upon plantation 

dependency theory to explore how decision-making is linked to power relations and dependency 

relationships among different classes in the society. 52 

so Willms & Shier (1992); see also Oderson (1992), p 83-84 
51 Willms & Shier, op. cit. (1992), p. 4-10 - 4 -11. 
52 See for example Gamman (1990); Oderson (1992). 
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Another perspective which seems to shed additional light on argwnentative practices in coastal EIA has been 

-- advanced by Edie,53 - who draws ~urattention toclientelistic relationships between- politicians and the 

different publics. She uses the theoreticaUramework of clientalism to analyse the political structure of the 

Jamaican society. Her findings are considered applicable to other English speaking Caribbean countries like 

BaIbados, even though BaIbados is several times smaller than Jamaica and the disparity in distributions of 

wealth is not as extreme. According to Edie, a clientelistic democratic system is based on the exchange of 

material rewards for political support. While patronage is recognised as a method of politics in many 

countries, there is an emerging view that-in Third World countries, patron-clientism has become entrenched 

c -as a mechanism by which toJnstitutionalise a powerstructure.54 

Patronage, Politics and Power 

Edie suggests that during the pre-independence period in the Caribbean, the State was harnessed as a 

resource from which to establish a power structure that competes with and parallels the power structure 

rooted in the ownership of the forces of production by local capitalist interest.55 She argues that under 

conditions of poverty, limited employment opportUnities and government control, the poor become locked 

into patron-client relationships with members of parliament, councillors, civil servants or brokers for the 

party leaders, exchanging. th~ir, votes for jobs, housing, food, bureaucratic favours or even a visa to the 

United States or Canada. She noted that the inability of the ruling middle class to satisfy the necessary 

favours accounts for the significant swings in allegiance at election time. These swings are evidence in the 

BaIbadian society after two or three tenns of office for one or other of the dominant political parties. S6 

The cycle of patronage is perpetuated as patron-client relationships are developed between the state 

controlling middle class and other elites. These relationships are a consequence of the dependence of all 

social groups upon national and international agencies with resources. The ruling middle class are able to 

exchange resources which they control for support and/or commitments not to engage in activities that affect 

the interests of property-owoing elite. In BaIbados, conciliatory arrangements between White corporate 

power and Black political administration are said to have emerged as a dominant political thrust of the post 

independence period. 57 Corporate ownership and control, the vast portion of land, and the distributive and 

service sectors remain largely in the hands of a few, primarily White families. Consequently, the two main 

political parties have courted the economic power and managerial skills of the White elite in their 

development strategies. 

In BaIbados, near institutionalist client-patron relations are perceived by the majority of working class 

BaIbadians as a system which works. S8 Client-patron analysis offers a framework for understanding. 

prevailing interpretations of coastal zone management practice in at least two ways. First, clientelistic 

relationships are likely to form the basis of decision-making outside of formal decision-making proceedings 

53 Edie (1991), (1994). 
54 Edie (1991); Hintzen (1994); Ryan (1994). 
ss EWe op. cit., p.70; Oderson op. cit., p 84-85. 
S6 Emmanuel (1994). 
57 Beckles (1990), p. 203, Barrow 1983. " 

S8 Barrow op. cit., p.1l2-114. 
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in the coastal planning and management system. Within the fonnal system some professionals in 

_.-. -government may stand· to benefit from their political allegiances by way of· promotion in exchange for 

uncritical support for government's development policies. However, for those desirous of maintaining their 

neutrality, a fundamental belief in the asswnptions of modem planning, in the face of a threat from deeply 

rooted informal politically-motivated decision-making, their strict adherence to the principles and scientific 

analysis may be used as a buffer in the policy situation. In other words, technically trained professionals use 

strict scientific principles in decisions to counter informal decisions arrived at through political discussion 

. and debate. -Often, this is done with the professional conviction that the use scientifically-derived knowledge 

--is a superior. form of decision-making to political debate on public matters. These defensive practices help 

sustain the fundamental asswnptions, values and beliefs of strategic physical planning. 

From the perspective of those who choose to make sense of coastal zone management in terms of traditional 

development theoIY, a patronage system, as a basis for decision-making, would be inferior to decisions based 

on technical and scientifically produced knowledge. In the face of a threat from deeply rooted informal 

political proceedings exerting mong influences on decision-making processes, actors subscribing to rational -., 

scientific management principles may hold to very strict instrumental interpretations of development 

planning in coastal zone management In so doing, the professional elite and the government retain their 

- authority indecision-making procedures. 

Second, clientilistic relationships in the Barbadian society cut across class divisions and so reduce the 

potential for organised challenges to established interpretations of development planning by political

business alliances or by a professional eli~. As Barrow observes: 

Such patronage relationships not merely provide ties of allegiance which cross-cut class 
affiliations, they tend to weaken class cohesion by furthering competition among the lower 
ranks for the favours of particular patrons who in tum provide access to the material and 
social prerequisites for social mobility. To the extent that in the perceptions of the majority 
of working class BaIbadians the system of patronage works, it also inhibits class-based 
collective action. 59 

In the context of an entrenched system of patronage, public decision-making has been relinquished to a 

political elite, in conjunction with a financially powerful elite on the one hand, and with a professional elite on 

the other. It is noteworthy that structural inequalities reflected in a monopoly ownership and control of 

resources in Barbados have persisted from the days of a· plantation society to present 60 By dealing with 

public issues in an apolitical mode, decisions based on traditional interpretations of development planning 

serve consciously or unconsciously, to protect the interests of apolitical and corporate elite in an entrenched 

patronage system. The ideas which sustain the dominance of instrumentalist interpretations of coastal zone 

management are associated with nationalism and welfarism 

59 Ibid, p.1l3-1l4. 
60 Ibid. 
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Nationalism and Wellarism 

Struggles for social equality,civihights -and a material betterment by blacks, coloureds, and some whites are 

central currents numing through the history of BaIbados. There are a growing number of portraits of the 

English-speaking Caribbean countries, Barbados among them, as sOcieties' dominated by the bureaucratic 

state, to the extent that while these countries appear to have forms of democracy similar to the Westminster 

model, they differ dramatically in substance. The differences may be rooted in the ideas of nationalism and 

welfarism which mediate decision-making in the society.61 

Nationalism is. founded· in the mass mobilisation ·of the Black working class during the 1930s while 

welfarism is represented in the chosen development path to achieve territorial sovereignty. In the 1930s, the 

mobilisation of Black working classes was facilitated by deteriorating working and social conditions, lack of 

educational opportunities and restricted franchise as well as the threat posed by the consolidation of the 

remaining White planter class and White merchant class into two large corporations.62 The labour 

movement that emerged from this mass mobilisation, though initiated by working class members, was 

organised and-led by middle class Barbadians, both Black and Coloured, who, because of their education and 

class, had access to the political structures. The idea of nationalism allowed the Black majority and the 

Black political elite to assume that they shared a common vision for the nation's future. This facilitated the 

establishment of highly centralised government services by political leaders in the name of nation building. 

In terms of understanding the passive role of citizens in public decision-making, it has been argued that the 

most important ideological influence was the Fabianism of the British Labour party.63 Fabianism emerged 

in England within the context of the development of a social democratic alliance between capitalists and 

workers. This alliance formed the basis for the welfare state, which drove the intellectual and professional 

middle class to political power and gave their leaders control of the state bureaucracy and their distributive 

functions. 

Middle-class leaders and intellectuals legitimize their domination through the development 
of ideology. TIle latter creates the conditions for acceptance of their vision by the lower 
class~ a vision rooted in their own middle-class culture but couched in terms of the 
appropriated culture of the lower-class. Nationalism and developmentalism are at the core 
of this ideology. The former legitimizes an idiom of mobilization rooted in anti-colonialism 
and sometimes anti-Westernism. This creates conditions for middle-class control of the post 
colonial state. Developmentalism justifies technocratic authority, particularly the type of 
development planning typical of the region. Nationalism and developmentaIism combine to 
create the facade of consensus that is touted as democracy. 64 

In the context of a former slave society, the notions of nationalism and welfarism work like engines to 

produce common understandings of nationhood reliant on highly centralised bureaucratic control. A 

growing team of professionals with the ideological biases of their respective disciplines has meant that 

highly centralised, technocratic, and paternalistic understandings of coastal zone management have emerged 

from well established and accepted ways of doing things in Barbadian society. In essence, the voices of 

61 Hintzen (1994). 
62 Beckles (1990). 
63 See for example Edie (1991)~ Hintzen (1994); Ryan (1994). 
64 Hintzen op. cit., p. 20 - 2l. 
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technocrats, politicians and a strong business community have dominated fonnal decision-making 

-proceedings in public matters. 

Summary 

Coastal zone management emerged as an institutional response to coastal erosion rooted in the rules, 

assumptions, values and beliefs of early development theories,· and· of strategic physical planning. These 

revolved around the ideal of generating economic growth as a means of transfonning an underdeveloped 

society, and the idea of modem planning as a problem solving activity, respectively. Later, as the notion of . 

sustainability gained wider acceptance among aid agencies, NGOs and professional bodies, 

conceptualisations of coastal zone management were expanded to emphasise a broad-base approach to 

planning as a design activity embracing the notion of sustainability. These ideas, like assimilated texts, were 

sustained by a highly centralised, state-controlled, physical planning system, and the conditions of 

association with external funding agencies in development·and environment programmes. 

EIA emerged in coastal zone management at a time when broadened interpretations of development planning 

emerged, incorporating the notion of sustainability. The underlying assumptions in interpretations of coastal 

zone management were reinforced by closed, formal decision-making practices. Wide acceptance of these 

practices is explained partly by near-institutionalised client-patron relations within the society. Clientilistic 

relations among various groups in society has suppressed any meaningful opposition to highly 

bureaucratised forms of governance or to expert opinions of coastal zone management. In addition, client

patron relations in the society nurture informal decision-making processes. This situation generates 

defensive positions by a professional elite seeking neutrality and objectivity in their formal proceedings 

through strict adherence to scientific.modes of analysis in public matters. Furthennore, wide acceptance or 

tolerance of prevailing technOCl3tic, scientific, instrumentalist interpretations of coastal zone management is 

facilitated by the ambiguous ideas of nationalism and welfarism. These allow different groups within 

society to believe that they share the same vision of development. The question which needs to be answered 

is what implications did this context and these ways of understanding coastal zone management have for 

argumentative practices at the situationailevel in the case of Port St. Charles? 
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Chapter Four 

Port St. Charles Waterfront Development: A Case Study 

As discussed in the previous chapter, argumentative practices always occur within a specific institutional 

and socio-political context. Argumentative practices also occur within a specific interactional context. 

Decisions and actions taken in the Port 8t Charles case were not structured purely by the ideas within a 

philosophy of development planning, but also in the context of specific relations of power at a particular 

period in time. This chapter examines the situational level of decision-making as part of a wider context 

within which articiilated interpretations and meanings· of-EIA were expressed in the case of Port 8t 

Charles. First there is a description of the development itself then an examination of the specific economic 

circumstances within which the development proposal was submitted. The final section assesses the key 

stages in the interactions among groups of policy actors involved in the decision-making process and their 

significance for understandings of EIA. 

Background 

In November 1993 a request to the Chief Town Planner for permission to develop the Port 8t. Charles 

Waterfront Development was made by N.H.L. Manufacturing. This company name represents three 

Barbadian companies; C. O. Williams Construction Group, Williams IndustIy Inc. and the Bjerkbarnn 

Associates Group. All three companies form part of Barbados' white corporate elite and are major 

employers, particularly the C. O. Williams Construction Group. 

The development was proposed to take place on a 22 acre site at Heywoods, in the Parish of 8t. Peter 

shown in Figure 4-l. The Port 8t Charles Waterfront Development has been described by its developers 

as a residential marina That is, a high quality residential estate located around a man-made lagoon with 

yachting berths available for each apartment unit. The project, the first of its kind for the island and 

perhaps the most extensive coastal development since the construction of the Deep Water Harbour in 1960, 

is illustrated in the proposed site plan at Figure 4-2. The proposal has the following as its main 

components: 

• The carving out of an inland lagoon covering 2.9 hectares (7.2 acres). 
• Building of an off-shore breakwater which would be linked to the mainland by a 60 metre 

bridge supported on piles. 
• The dredging of an access canal to the lagoon. _ 
• The construction of 153 apartment units and 153 berths for yachts over a five year period as 

well as 25 berths for guest yachts. 
• The building of a yacht club, restaurant and other buildings for ancillary services and 

shopping. 
• The construction and maintenance of public and internal access roads and parking facilities. 
• Provision of landscaped areas. 

At the time of the application to the Chief Town Planner, this land was occupied by shrubs, and grasslands 

with swampy areas, and was used primarily for cattle grazing on an ad hoc basis by small 
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farmers in the area. To the immediate south of the site is the Almond Beach Village, an all-inclusive hotel 

resort. Approximately 0.7 kilometres further south is Speightstown, one of Barbados' regional commercial 

centres. -The centre offers a wide-range of commercial activities, but these daysit has been depicted as 

lethargic and quiet in sharp contrast to the hustle and bustle for which it was known many decades ago. To 

the east of the site is a low and me<Uum density residential development and to its north-east is a large area 

of open grassland. To the north, approximately 0.5 kilometres away is a small, well established, traditional 

fishing village, Six Men's Vtllage, as shown in Figure 4-3. 

The site -itself was- formerly part of the-Heywoods Plantation, which is one of the many plantations 

purchased by the newly formed representative government in the 1950's and 60's. During the 1960's there 

were detailed plans for the development of Heywoods Plantation as a hotel and tourist resort, but these 

plans were never carried out Possibly to provide these lands with a beach frontage and enhance their 

potential for tourism, the government subsequently agreed to allow a bypass road to be constructed and the 

existing coast road which separated the Heywoods lands from the beach was to be discontinued as a public 

road The agreement was that government should own the land occupied by the abandoned public coast 

road and that the publicshoulc:!have free use of the narrow strip ofland between the old road and the sea at 

all times. This agreement paved the way for the establishment of the bypass road as it now exists and for 

the use of the old coast road as a public access way to the beach. I 

In 1973 the Chief Town Planner granted permission for the subdivision for the entire Heywoods area, the 

land between the bypass road and the beach, into three large lots for hotel and apartment purposes. 2 The 

most southerly lot and the largest of the three, was developed into a major, partly government owned hotel 

complex, called Heywoods Resort. This was completed in 1983 and in 1994 was converted into the 

privately owned Almond Beach Village. 3 The middle and northern lots form the site of the Port St. 

Charles Waterfront Development.4 There were at least two previous applications to develop these lands, 

one application for residential pwposes, and the other for conference and recreational purposes. Both 

received permission but these developments were never undertaken S The area within which Port St. 

Charles falls is designated in the National Physical Development Plan (PDP) for tourism and recreational 

purposes.6 In addition, the site was specifically mentioned in the PDP as having potential to accommodate 

an expansion of the tourism resort type development already established at Heywoods. There were at least 

two significant sets of circumstances which participants in the Port St. Charles decision-making process 

explicitly or implicitly indicated had an influence on their decisions. The first 

I Richard Gill & Associates (1994). 
2 TCPO No: 182/2/73c. 
3 The erection of the Heywoods Holiday Village was granted on Application No. 18112/80c. 
4 Bjerkhanm Associate the other by C.O.-Williams, and these two landowners joined resources around 

1989 and over time development the concept for the Residential Marina, Port St. Charles. B. Bjerkhamn -
Personal (1995). Personal Communication, 

S See Richard Gill & Associates Ltd, (1994). 
6 Government of Barbados (1988a). 
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relates to a public perception of a need for a marina in order to enhance or expand the tourist product being 

offered. In 1990, the government commissioned a marina pre-feasibility study with the assistance of the 

. Commonwealth Fund· for TecbnicalCorporatiolt 7 The study looked at seven sites on the west coast of 

Barbados, including the Port St Charles site at Heywoods. In terms of potential damage to the 

environment the Heywoods site was ranked the worst of the seven considered. The potential major 

environmental impacts were summarised in this report as follows: 

• Increased salinity of the coastal watersheet. 
• A point source outflow brackish water and elevated nutrient concentrations. 
• . Suppression ofregrowtb of senility and nutrient intolerant fauna (eg. hard corals). 
• Disruption of beach processes, including beachrockfonnation including longshore, sand 

movement; reduction in sediment generation rates; and changes to local coastal dynamics. 8 

The results of this study formed the basis of government's planning officials responses to Port St Charles 

application. 

The marina pre-feasibility study arose from concerns expressed by tourism officials and organisers on 

what was known as the Atlantic .Race for Cruisers (ARC). The race was inaugurated in 1985 and 

organised by a part-time British journalist, Jimmy CorneU, in association with the Barbados Yacht 

Association. The trip began at Las Palmas, Canary Islands in November and repeated the 27,000 mile 

journey across the Atlantic taken by Christopher Colwnbus in the late 15th Century. Barbados' attraction 

was based on its geographical location being the first landfall on a southbound journey across the Atlantic. 

The race finished at the Barbados shallow Draught in December . 

• 
Towards the end of the 1980s, Barbados experienced increasing competition from neighbouring islands 

which expanded their own tourist industries. In late 1990s, Jimmy CorneU decided to take the Atlantic 

Race for Cruisers to St. Lucia, where there are extensive docking facilities at Rodney Bay. Reasons for the 

change in venue varied from reports of poor docking facilities, absence of boat repair facilities, 

uncooperative government officials and participants being victims of crimes, being advanced by Cornell 

and other media commentators to suggestions of personal monetary gains on Mr Cornell's part and 

underhand schemes on the part of St. Lucia's tourism officials, which were advanced by some officials of 

the Barbados Yachting Association. There were also claims of broken promises and underhand deals on 

the part of Mr Cornell and St Lucia's tourism officials from Barbados' tourism and organising officials. 

All agreed however that "the facilities in Barbados were in need of major upgrading in order to host any 

major yachting event. 

The loss was seen as significant to the island as shown in Figure 4-4. Tourism officials claimed to have 

lost up to approximately three million dollars in tourism expenditure from yachties and their families. 

Barbados sought foreign assistance to investigate the matter. This investigation resulted in the 1990 

Marina Pre-Feasibility Study. 

7 Marina Consulting Group (1990). 
8 Ibid (1990), p. 4-4, & 4-5. 
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It was against this background that the 

announcement of a marina at Heywoods was 

made. The plans for the Port St Charles 

Development were. announced by one of its 

developers Mr Ralph Williams at an awards 
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and launching ceremony of the Williams Group of Companies in June 1995, approximately two months 

prior to a final decision being granted by the Minister responsible for planning. Subsequent newspaper 

headlines, such as the ones above, suggested that there was some assumption on the part of the public that 

the PortSl Charles. Development was intended to be a public facility of the sort required by the Atlantic 

Race for Cruisers. -However; the residential marina at Port St. Charles was never intended to fill this gap. 

The second important factor surrounding the Port Sl Charles application was the economic process which 

the countIy was undergoing at that stage. In October 1991, a stabilisation programme was implemented 

for Barbados in consultation with the International Monetary Fund Its primary objectives were to stabilise 

the balance of payments by reducing government spending, cutting the size of the fiscal deficit and 

reducing disposal incomes. This was intended to lessen the demand for imports that could be supported by 

foreign exchange inflows. The stabilisation programme also sought to maintain the exchange rate parity 

with the United States dollar which was introduced in 1975, and which the government believed has been a 

source of confidence for producers, investors and savers. 

As part of this Programme, in October 1992, the Prime Minister revealed a 'supplementary budget' 

designed to meet the demands and suggestions made by the IMF and the World Bank. The supplementary 

budget sought a new additional tax take higher than any previous budget except that of 1991. The wages 

of public employees were cut by eight percent, those earning more than $15,000 Barbados dollars a year 

were required to pay a stabilisation tax of four percent on gross income, employment levies and national 

insurance contributions were increased, consumption taxes increased by three percent, petrol taxes 

increased by eleven percent and there was a twenty percent increase on luxury imports. Duty-free 
, 

concessions to industIy were removed and a tax.credit system put in place for firms which re-exported. 

There was a cut ofBDSS 22.9 million in subsidies to public sector enterprises, included in the overall cut 

in government expenditure of BDSS 114 million. More than 2,000 of the 5,600 casual and part-time 

public employees were laid off from work. Administration changes to the National Insurance Scheme 

and government scheme procedures denied these employees access to full severance payments and 

unemployment benefits normally due to workers in the publicsector.9 These events contributed to a no

confidence motion against the Prime Minister on June 7th 1994. The Prime Minister lost this vote and 

general elections, constitutionally due in 1996, were held in September 1994. 

9 Duncan (1994). 
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The leading opposition party sailed to power on slogans such as Job No. 1 is jobsl, and political platfonn 

promises. to find -30;000 jobs, which represented about -a quarter of -the-labour force who, in 1994, were 

estimated to have been unemployed. The BLP's Manifesto was regarded as a working policy document 

In this document, tourism was depicted as the "principal engine for economic development and a number 

of measures will be introduced to facilitate its achievement of its maximum potential, both as an earner of 

foreign exchange, and as a provider of jobs." Among these measures there was specific mention of the 

development of marinas in Bridgetown and Speightstown.IO This commitment to marinas in the west and 

southwest of the island was-made in the middle of the review process for the Port St Charles waterfront 

development. The. inclusion signalled strong alliances between white corpomte Barbados and political 

parties. 

The three Barbadian companies behind the Port St 

Charles development are very much well enshrined as 

part of white corporate Barbados. The groups, which 

are umbrella companies fora number of subsidiary 

enterprises, are also major employers in the 

construction industry, where they have a finn niche, in 

real estate development. Their mottos, shown here, 

speak the companies' engineering focus in their of 

business concerns. These factors, the island's economic crisis, the perception that the need to expand their 

tourist product was being satisfied by the strong alliances between white corporate Barbados and the 

political directomte, as well as the wide discretionary powers granted through legislation to the Minister in 

power fonn the backdrop against which the decision-making process for Port St. Charles took place. 

Decision-making Process 

An application for the development of the Port St. Charles Waterfront was made in November 1993. A 

summary of the main steps in the application process is provided in Figure 4-5. As part of routine 

consultation procedures, copies of the application were sent to the Coastal Conservation Unit (CCU), the 

Barbados Water Authority (BWA) and the Ministry of Public Works, Communication and Transport 

(pWCT), which has responsibility ovemll for the Island's drainage facilities. Over the following three 

months, these agencies submitted written comments to the Chief Town Planner (CTP) registering their The 

detennination that the Port St. Charles project merited a full environmental impact assessment was reached 

on the basis of the judgements of a select group of professionals. In light of comments from specialist 

agencies and in-house assessments within the planning office, the Chief Town Planner recommended that 

the development of Port St. Charles should have a full environmental impact assessment. This 

recommendation was strongly supported by the head of CCPU. From the outset, therefore, interpretations 

of EIA in coastal zone management were expressed in accordance with the disciplinary focus of those 

holding senior positions within government's regulatory agencies. 

10 Barbados Labour Party (1994), p. 13. 
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. . . Figure 4-5 Summary of DeciSion-making Process for Port St. Charles 

Abbreviations: CTP- Chief Town Planner, BWA-Barbados Water Authority, CCPU- Coastal Conservtion Project 
Unit; PWC'f- Public Works Communication and Transport; SSWP~ South Coast Sewage and Waste 
Disposal Project; EED - Environmental Engineering Division; MFEA - Ministry ofFinance and 
Economic Affairs; EU - Environmental Unit; MAREMP - Marine Resource and Environment 
Management Progranune; MHL - MinislIyofHousing and Lands 

I 
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In keeping with common pmctice, the fonnat of written submissions from specialist agencies was fairly 

standardised, involving descriptions of various matters relating to PortSt Charles. These descriptions 

included the issues which were of concern toeachcagency and the additional steps that would need to be 

taken to satisfy the requirements of that agency. The CCPU made particular mention of the government's 

marina feasibility study and its. ranking of the Heywoods site as the worst of the seven considered. The 

matters dealt with were highly technical and scientific in nature. 11 

The Chief Town Planner initiated the introduction of EIA through informal discussion with the heads of 

the main agencies which formed the core of the Town and Country Development Planning Office's 

(TCDPO) inter-agencyconsultationprocess. In March 1994, it was jointly decided that an inter-agency 

Review Committee comprising the heads of government's consulting agencies or their representatives 

should be fonned to deal with the Port St Charles Development Again as is common in pmctice, no 

information regarding the proposal was communicated to any agency outside the government except the 

University of the West Indies which was invited to serve on the Review Committee. 12 Similarly, since 

traditional pmctice has been to notify adjoining landowners as a public courtesy when a proposed land use 

is perceived as conflicting with existing uses, there was no such communication in the case of the Port St 

Charles Development since the only adjoining parcel of land was occupied by a tourism resort and 

therefore was perceived as being of compatible land use. 

From the beginning of the formal decision-making proceedings, public participation was confmed to being 

a part of the technical study, that is to say, as a source of additional information to be plugged into the 

technical analyses. Consequently, the public was given no opportunity to have a say in early decisions 

about which issues would be the focus of further technical studies. Instead, on the basis of closed 

discussions with other members of the Review Committee, in May 1994 the Chief Town Planner fonnally 

wrote to the developers informing them of the need for an EIA based on the findings of an "Initial 

Environmental Screening Study". 13 The letter advised them of the necessity of having a number of 

elements which were listed as components of a full "Environmental. Impact Assessment Study". The first 

three requirements of this study were listed as follows: 

• The use of a multi-disciplinary team to be approved by the government including, but not 
limited to an Oceanographer, Coastal Engineer, Hydrologist, Economist/Sociologist, Physical 
Planner, Sanitary Engineer. 

• The methodology for the conducting for the EIA studies must be agreed with the government 
• There must be an element of public involvement in the exercise. 

Since this was the first EIA of its kind in the country, the developers' perceptions of what was· required 

were largely driven by the general terms of reference given by the Review Committee. At the beginning of 

August 1994 the developers submitted to the Chief Town Planner (CTP) the first part of the information 

requested in the fonn of a Coastal Environmental Study prepared by its Canadian consultants, Shal 

Consulting Engineers Inc, and Atria Engineering and Hydraulics Inc. The developers also requested a 

11 While I was gmnted access to the various memomnda from all government agencies involved with 
- Port St Charles, ·quoting of these documents was disallowed. 

12 The representative of the University of the West Indies was a member of the Marine Resource and 
Environmental Management Programme (MAREMP). 

13 Town and Country Development Planning Office (1994). Letter to Me Bjorn Bjerkhamn, re: 
application No. 1900111193c - Heywoods, St. Peter, May 4. 
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meeting with the CTP to impress upon him the urgency of receiving a decision on their outline 

application. These -documents were distributed -by the CTP to the review committee members who 

subsequently met to arrive at common positions -and delegate speakers-for the upcoming-meeting planned 

with the developers in September. While these arrangements were taking shape, a political commitment 

to the development of a marina at Speightstown emerged in the party manifesto of the Bmbados Labour 

Party, the leading opposition party. This is being read as a sign of the level of influence which the 

developers had on political leaders which resulted in strong support for their investment activities. 

Although, given the state of unemployment at that time, these investors would have held a powerful 

bargaining position in discussions with political leaders. 

The accounts of those involved in the Port St Charles decision-making process suggest that from an early 

stage, members of the government's Review Committee- and the developers' Project Team were 

interpreting EIA from different perspectives. The first meeting between these two groups was held in 

October 1994. In subsequent discussions about this first meeting one member of the developers Project 

Team referred to it as downright "hostile ... adversarial".14 Some Review Committee members also had a 

similar view, one member described the meeting as "antagonistic".IS Another Review Committee 

member saw the reports as an insult to the professionalism of the Review Committee members and 

described with satisfaction how they were able "to tear apart" the consultants reports and they "walked 

out with their tails between their legs and realised that they had to do a proper environmental 

assessmenf'.16 The meeting ended on a note which a memorandum from the CCPU described as "a 

serious gap between how the developer proposes to proceed and what the agencies recommend',.17 A 

review of the brief minutes recorded of this meeting by the Planning Office, suggests that the meeting was 

largely one focused on communicating to the developers the inadequacy of the EIA reports which had been 

submitted. There was particular concern with the quality of information and methods of analysis used in 

assessing ground water, waste water and the marine environment The Review Committee was also 

dissatisfied with the design and engineering proposals put forward and the absence of alternative designs. 

The information on which the EIA was based had to be of a quality acceptable to the Chief Town -Planner 

and the Review Committee in order to be considered. This became evident when the developers submitted 

revised details of the scope of work proposed to be undertaken by the finn, as well as revised EIA studies. 

These were circulated to those agencies comprising the Review Committee. Again, the CTP had informal 

discussion with the Review Committee members and it was concluded the information provided was still 

insufficient to facilitate a meaningful assessment of the potential impacts of the Port St. Charles 

Development. Such was the position of authority held by the Review Committee that in November, the 

CTP wrote to Mr Bjerkhamn re-emphasing the "terms of reference" which were submitted previously, and 

explaining the scope of work which government agencies considered necessary. In addition he explained; 

"the kind of recommendation made to the Minister will depend entirely on the detail and quality of work 

submitted by your consultants. "18 

14 Interview with Morris I., Project Team 
IS Interview with Edward R, Review Committee. 
16 Interview with Sam M. "" Review Committee. 
17 Part of memorandum from Project Director, CCPU to the Chief Town Planner on Heywoods Marina 

Coastal Environmental Study 17th October, 1994. 
18 Letter to Chief Town Planner to Mr Bjerkmamn re: Application No. 1900/11193c. 
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Subsequent to the directions given by the Review Committee, the role of the developers' Project Team 

seemingly began to take the fonn of satisfying the demands of the Review Committee rather than of 

eXploring all environmentallysoundaltematives and options. Consequently, sometime between November 

1994 and June 1995 the developers fired their. Canadian Consultants and hired a local coastal engineering 

firm working in association with a regional coastal engineering finn. Nearly all of the key players in this 

new group of consultants had worked with the CCPU on the government's second and major coastal 

conservation study. These individuals had therefore fonned professional and personal relationships with 

the coastal specialists in the CCPU. The significance of this was that it resulted in an absence of the 

underlying resentment in the communications between the review committee and the developers which 

was the case when extra-regional consultants were involved in the study. Many of the professionals on the 

Review Committee and the newest Project Team shared a common history in their development planning 

experiences in Barbados. They shared· particular understandings of EIA within a broad scientific 

community. 

There was opposition to the Port St Charles project on technical grounds. Of particular concern was the 

potential for the lagoon and breakwater to block natural sand movements which nourished all the other 

beaches along the popular west coast and to the south of the project site. In response, the developers took 

both technical and political action to counter this opposition. In June 1995 the developers' new project 

. team submitted revised executive studies and impact study reports for the Port St Charles Waterfront 

Development. A major element of the proposal was a redesign of the breakwater which was now proposed 

to join the shoreline by a bridge raised on piles. The developers argued that this would facilitate sand 

movement from north to south. In addition, the executive swnmary expanded on the policy context of the 

project by making specific mention of the ruling government's manifesto promise to develop marinas in 

Bridgetown and Speightstown. Since the final decision on Port St. Charles rested with the Minister 

responsible for planning, a responsibility which was assumed by the then Prime Minister, the inclusion of 

this information in the executive summary was perceived as a means of exacting pressure on the technical 

agencies to approve the proposal. 

Evidence to support a case for the refusal of the development continued to mount. WIule Wldertaking his 

own in-house assessment, the Chief Town Planner noted the Port St. Charles site was of archaeological 

interest and contacted the Bmbados Museum and Historical Society for further information. 19 The 

museum recommended further investigations be carried out on the site and developers agreed to 

accommodate this. The developers responded by expressing their willingness to cooperate and satisfy all 

requirements necessary to obtain a decision. They made all the necessary arrangements for a team to 

investigate the site at the cost of approximately BDS$ 31,000 (US$15,000). Evidence of shell tools, two 

skeletons and a number of bottomless clay pots were Wlearthed, helping to date human presence on the 

Island to as early as 2,000 BC. 

The conflicting interests, agendas and concerns of the Review Committee and the developers continued to 

strain discussion and interactions at formal proceedings. In July 1995 a second meeting was held between 

the Review Committee and the developers. A review· of the minutes of this meeting held by the TCDPO 

19 L. Nurse, Chief Town Planner, Personal Communication. 
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and the project manager of Port St Charles suggests discussions revolved around disagreements between 

the two parties about methods used, details required and different evaluations of the likely impacts of the 

--study; long-tenn maintenance of the facility in terms of sand ~ment flow -which the development could 

obstruct and thereby potentially starve all beaches to the south. This focus was consistent with 

perspectives ofEIA as a technical tool as frequently discussed in regional seminars and workshops.2o The 

meeting in July ended with an agreement to submit a number of additional pieces of information to the 

Chief Town Planner by the project team. 

In accordance with this agreement on 24 July 1995, the lawyers acting on behalf of the developers wrote a 

letter to- the Chief Town Planner agreeing to settle the necessruy legal arrangements in perpetuity "to 

maintain the marina and to regulate the normal movement of sand around that course from stagnating and 

starving the beaches to the south of the property-of sand. "21 In the meantime, written claims and counter

claims flowed via the Chief Town Planner between the marine biologists on the review committee and the 

developers project team regarding the impact of the development on the coral reefs and other marine life in 

the area. Each attempted to persuade the other of the appropriateness of the views they each adhered to. 

The magnitude of the changes i>eing proposed to the coastal land shape are captured in the before and after 

pictures of the site presented in Figures 4~ and 4-7. 

The recommendation of the Chief Town Planner to the Minister responsible for planning was crucial in 

determining the issues to be dealt with by the political directorate. By extension, the fonn and nature of 

the Chief Town Planner's report also had some influence on the Minister's interpretation of the meaning of 

EIA in coastal zone management In August 1995, the Chief Town Planner finalised his assessment of the 

project in conjunction with other professional staff of the TCDPO and with the benefit of written and 

verbal comments from each agency on the review committee. A memo was then prepared to the Prime 

Minister who had come to power in September 1994 and had assumed responsibility for plaruling matters. 

This report summarised the main concerns arising from the reviews of the two sets of EIA reports. The 

plaruling assessments then consisted of nine sub-headings under which the environmental implications 

under the Port St. Charles development were discussed. -In summary the Chief Town Planner did not 

consider the project sustainable from a ecological and environmental perspective given the extensive 

amount of mitigation required in perpetuity. 

The Chief Town Planner concluded by recommending a refusal of the development. The main conclusion 

was that given the large amounts of mitigating measures which are necessary to be put in place in 

perpetuity, the Port St Charles project could not be considered a sustainable one from an ecological and 

environmental perspective. However, in recognising the political implications for the Minister having to go 

back on a manifesto promise, he also provided a preliminary list of conditions which would need to be 

enforced on the development if the Minister exercised his power to approve the proposal primarily on the 

basis of its economic benefits. The Chief Town Planner in his advisory capacity made a point of 

20 See for example, Towle (1988), Sonntag et al (1988). 
21 Evelyn, Gittens and Farmer (July 1995). Letter to the Chief Town Planner. 
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highlighting the economic benefits which the country stood to gain from the project in tenns of 

employment, foreign exchange and the expansion of the tourism product. The reports, of the Project Team 

had suggested that the project 'would-bring over the US SlOO,OOO,OOO to the island over five years, would 

employ approximately 400 workers during the construction phase and another 300 on 

a permanent basis. By acknowledging the impdrtance of economic issues, the Chief Town Planner's 

approach probably opened the way for the Minister to reconcile, in some way, the economic and 

environmental issues arising in the assessment of Port St. Charles. 

The developers also had a formal opportunity to use their verbal skills to convince the Minister of Planning 

of the importance of their own perceptions of the issues which were to be the focus of EIA discussions. 

This opportunity for the developers to present their case came in September when the Chief Town 

Planner's memorandum was sent to the Prime. Minister,. who has the final decision for all coastal 

developments. The developers were notified of this action. The developers were also notified of their 

right to a hearing, which they duly requested. Later in the same month of September, the Prime Minister 

convened a meeting with the developers, the consultants and the Chief Town Planner. According to verbal 

accounts of the meeting by project . team members, the Prime Minister invited presentations from all 

parties and sought clarification where required. In other words, rather than appoint a review panel as is 

customary practice for planning hearings, the Prime Minister chaired the meeting and at the end of this, he 

gave verbal approval of the developers, subject to appropriate conditions. As other studies have pointed 

out, in the Caribbean, political leaders have almost total control over public decisions. 22 

In the case of Port St Charles, the Minister personally dealt with the matter and his decision was final. 

The decision-making process which revolved around the use of EIA was different from the regular 

decision-making process only by virtue of the imposition of systematic proceedings in the co-ordination of 

technical studied. It was also different because it involved the coming together of a wider range of 

specialists. However, it is noteworthy that the government's technical team did not have anyone skilled in 

the analysis of the social effects of development or the conduct of community participation processes. The 

use of EIA as a tool to ensure that a higher level of technical information was made available to decision

makers took priority. The use of EIA as a strategy to foster greater public responsibility in public decision

making was not initiated. 

The conditions of approval for the development of Port St. Charles were subsequently drafted in detail by 

the Chief Town Planner and submitted to the Prime Minister's office. This meant that the Minister satisfied 

the developers with approval while addressing the many concerns raised by regulatory agencies. Among a 

long list of conditions enforceable under the existing planning legislation there was also a letter seeking to 

address those issues which could not be dealt with under the Town Planning Act. These matters included 

requirements for the establishment of reserve fund which government may use to implement mitigation 

measures should the developer fail to do SO.23 On 25 September 1995 the NLC Manufacturing Limited 

22 See for example Gamman (1990). 
23 In December 1995 the developers soughtto have this letter withdrawn. However, the matter was 

. finally settled with the passing of the Port St. Charles Actin August 1996. 
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was granted formal approval to carry out the Port St Charles Development, which is now in its 

implementation phase. 

Summary 

The Port St. Charles Waterfront Development-entered the decision-making process at a time when there 

was a strong public perception of the need for marina facilities in Barbados. It also-emerged at a time 

when the island was struggling to recover from an economic crisis which was being manifested in 

extremely high unemployment mtes and the varying social problems perceived as associated with high 

unemployment such as crime and delinquency. In the context of formal decision-making which was 

virtua1ly controlled by a bureaucmtic process, the developers of Port St Charles dealt with this apparent 

hurdle by using the power gained by being members of the corporate business elite to influence the leading 

opposition party and subsequent government to commit itselfto the project. The project was portmyed as 

part of wider efforts to increase foreign exchange and relieve unemployment. At the same time, through 

the legislative powers vested in them, technocmts responded to these infonnal decision-making 

proceedings between political leaders and investors by placing greater -emphasis on the conduct of 

scientific and technical analysis as a basis for decision-making. 

From an argumentative perspective, decisions and actions in coastal EIA were guided mostly by the way in 

which participants perceived their roles and resources, those of others and the overall coastal management 

system. Those who contested the proceedings of the EIA decision-making process were those who 

perceived themselves as influential from a technical, political or economic standpoint Through their 

rhetoric and actions the government Review Committee and developers' project team succeeded in 

limiting understandings of EIA to concerns with bio-physical and economic issues and in limiting 

participation by other-stakeholders. This case study. of Port St Charles raises the following questions: how 

was coastal EIA being constructed, and by whom? What can be learnt about the relationship between 

social constructions of EIA and the socio-political bases of groups of policy actors? What are the 

implications for participation in EIA? 



90 

Chapter Five 

Interpretation of Environmental Impact Assessment Meanings 

From an argumentative view point, accounts of Port St Charles may best be understood as a conflict 

between those world views, frames of reference and value systems used as bases for understanding and 

giving meaning to the EIA policy situation In this chapter, I examine how participants used their contextual 

knowledge to produce certain conceptualisations ofcoastal EIA. The focus is on how participants defined 

and resolved policy problem(s). This exercise,asexplained in chapter two, is not an attempt to elicit factual 

information about coastal zone management or EIA as an Objective phenomena, but an effort to identify . 

arguments used by people to make sense of their experiences and explore the implications of those chosen 

interpretive perspectives for the development of policy and practice. 

The first part of this chapter describes the multistructural analytic method used to interpret the argument 

structure in participants' accounts. This is followed by an analysis of the argumentative structure of accounts 

of how particular EIA meanings were created. The analysis involves an interpretation of the patterns in 

argument structures, the patterns in policy actors' perceptions of their roles, organisational practice and 

wider socio-political factors; and the linkages between these processes. In this section, the principal 

categories of Toulmin's argument model, grounds, warrants and conclusion are adopted to analyse the policy 

stories being advanced by actors in the EIA process. 

Method of Analysis 

An argumentative approach to EIA assumes that it is a product of the collective definitions of its users. How 

meanings of EIA are produced, communicated and sustained depends, in part, on the collection of interests 

and resources held by various policy-relevant groups and, in part, on how arguments and counter-arguments 

are articulated in on-going interactions between two or more parties in a specific policy setting. The 

analysis of the production of EIA meanings through argumentation is undertaken on two interrelated levels: 

one microstructural and the other macrostructural. 

Microstructural Levd 

A microstructural analysis is concerned with the structure of argument in accounts, that is to say, how 

participants select statements to form a certain message. Toulmm's model of argument structure was used as 

a conceptual framework for identifying the frames of reference, world views, values and beliefs used by 

different actors to frame their political and professional judgments on EIA policy problems. In his analysis 

of argument structure, Toulmin makes a distinction between the claim or conclusion (C) whose merits are 

being established and the data (0) or facts appealed to as a foundation for the claim. 1 The link between (0) 

and (C) can only be established by reference to a third proposition which he termed a warrant 

(W). According to Toulmin, every argument has a basic structure which is shown in Figure 5-1. 

1 Toulmin (1958), p. 97. 



(D)ata----------+~ 

Socrates is a man 

Since 
(W)arrant 
All men are mortal 

Figure 5-1 Simple Syllogism. 
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(C)laim-

So Socrates is mortal 

The structure of this argument shown in Figure 5-1 is concerned with minor premise, major premise 

therefore conclusion. In analytic arguments this forced form of expression conceals the internal complexity 

of the relationship between statements in arguments. In the steps between data (0) and claim or conclusion 

(C), the warrant (W), which is the major premise, is taken for granted, and includes information conveyed in 

the claim. In these analytic arguments,- the main task is to demonstrate conclusion-or claims (C) follow from 

data (0) or grounds with deductive certainty.2 

However, the majority of knowledge claims put forth in the course of policy reforms take the form of what 

Toulmin calls substantive arguments. In substantive arguments, knowledge is based on the relative 

adequacy of knowledge claims embedded in a specific field or discipline.3 On the basis of this 

understanding, Totilmin, in his later work, expands his analysis and substitutes the word grounds for data.4 

In substantive arguments, warrants do not convey infonnation already conveyed in the claim or conclusion 

but serve to draw our attention to the often suppressed, underlying causal assumptions or moral principles 

being used in the argument. The relationship between the elements in Toulmin's argument model and its 

potential for uncovering the "action-motivating reasons" that guided decisions and actions in coastal EIA is 

demonstrated in Figure 5.2 where it is applied to the line of argument being advanced in this research work. S 

So 

(G)rounds ---------------------I~- (C)onclusion 

• The outcomes of EIA may f · EIA may be understood as 
vary considerably from argumentative practice 
stated goals 

• EIA involves numerous 
scientific and political 
judgments and decisions • 
about a wide range of issues. 

Since 
(W)arrant 

Public policy is open to 
interpretation 

Figure 5:2 Structural Scheme Applied to the Analysis of EIA as Argumentative Practice 

2 Toulmin (1958). 
3 Toulmin (1958); Dunn (1993), p. 264; 
4 Toulmin et al (1979) cited in Best (1987). 
s Dunn (1993), (19%) offer extensive accounts on the utility of Toulmin's model in policy and planning 

-analysis. 
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Toulmin's more complex model consists of six elements but his conceptualisations of data or grounds, 

warrants and claims were sufficient· for the analysis of the. underlying assumptions and standards used to 

conceptualise coastal EIAinparticular ways.6 In practice·an argument is rarely explicated according to the 

theoretical frame advocated by Toulmin, particularly when none of the steps are explicitly challenged.7 This 

means inferences must be made about those parts of the argument which have not been made explicit A 

number of descriptions based on empirical studies of argument in use served as a guide in this interpretive 

process. 

Grounds 

Grounds may be expressed as categorical statements and are usually made explicit since a claim or 

conclusion without grounds would not be argument 8 In addition, grounds may take the form of definitions 
.0' " 

or examples as observed by Best in his empirical work, using Toulmin's mode1,9 In the Port St Charles case, 

participants referred to the phenomenon of EIA often, as systematic, technical procedures. This definition 

for example, directed discussions of coastal EIA towards an exclusion of EIA' s value as a political strategy. 

Also examples were used to give a certain sense of the issues surrounding EIA practice. For instance, the 

lack of information available to the public on development proposals, reliance on technical information, 

strong political-business sector alliances in decision-making, and lack of public accountability in decision

making were cited as evidence of exclusive decision-making practices in coastal zone management. 

Warrants 

Warrants (W) are used to imply the step from data (0) to claim is legitimate. They are "general, 

hypothetical statements, which oct as bridges" such as practical standards, evaluative norms or principles.lo 

The warrant itself may be subject to question and, in general, has to justify its authority. It is in the warrants 

that values often come into play. Since warrants are often implicit, it is easy to overlook where a speaker 

and his or her audience belong to different argument fields or established disciplines and may be talking past 

each other. l1 Warrants in participants' accounts of the Port St. Charles case included such moral and 

economic principles as the following: decisions should be representative, technocrats must safeguard 

citizens, and decision-making should be effiCient. 

Conclusions 

Conclusions are generally calls to alleviate or remove a problem. In the case of Port St Charles they were 

calls to improve coastal zone management by adopting particular approaches to EIA These included calls 

for formulation of standards and regulations, implementation of legislative change and promotion of 

education awareness programs to be an integral part of the EIA policy development process. 

6 Toulmin, op. cit. 
7 Quashtoff(1978), p. 10; O'Keefe (1982). 
8 Toulmin (1958). 
9 Best (1989). 
10 . Toulmin (1989), p. 98 
II Toulmin defined fields in terms of types of arguments such as geometric proff, legal reasoning and so 

fortlt Other analysis such as Willard have defined fields of arguments in terms of sociological concepts, 
for example an academic discipline within which members hold particular lines of reasoning to be valid. 
Toulmin (1958); Willard (1982); Best (1987). 
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The model was used to uncover the often suppressed steps in causal stories from data to claim. It drew 

attention to the paradigms, world views and frames of reference that unite certain groups, establish the 

-boundaries- of professional bodies and define-policy problems in particular ways. . The interpretive process 

required an awareness that a single piece of data may be used to reach a number of conclusions; and many 

pieces of data may be used to reach a single conclusion. However, the model deals with argument largely as 

an utterance or script, divorced from its interactive context. Its value lies therefore in its use as a framework 

for analysing the motives and intentions of a speaker or writer. It was therefore invaluable for 

understanding how arguments were linked to policy actors' perceptions of their roles in the policy situation. 

It is important to note here that policy actors do not consciously sort their statements into grounds, warrants 

andamclusions.Selection and classification of statements is entirely the work of the analyst. 

Macrostl1lctural Level 

Understanding the meanings vested in EIA in an interactive context cannot easily be reduced to the 

structural model advanced by Toulmin and so a different method was developed. A macrostructural analysis 

is concerned with how claims about EIA were made, to whom and under what circumstances. First, many of 

the parts of an argument were often not explicit, therefore, -interpreting which part of the argument may have 

been left out required movement backward and forward to establish the relationship between argument 

structure and the textual community of which it was a part,12 This involved listening to differing storylines 

and voices in the accounts. Storylines were perceived as media through which different rhetorical and 

framing devices were organised and combined, as a more or less coherent whole, to give particular meanings 

to EIA. Making sense of arguments in an interactive context meant paying attention to the styles, rhetoric 

and language patterns, noting how these formed storylines, and identifying the specific interpretive 

communities at the center of these organising activities. This process involved interpreting linkages between 

the storylines and organisational practices which reinforced particular ways of seeing coastal issues. 

Second, since argumentation involves -the use of persuasion, it was assumed that the presenter of an 

argument usually articulated hislher views in ways which he or she considered persuasive and he/she 

believed would be persuasive to an intended audience. In other words, to persuade,arguments have to take 

someone else into accoWlt. 1berefore, the analysis required the analyst to develop a sense of how 

participants saw each other as audiences or receivers of certain arguments. It involved interpreting how the 

perceptions and understandings of audiences and speakers were shaped in the interactive process by 

examining which stories were directed to which audiences and by whom. Particularly, the analytic process 

involved gaining a sense of the social interactions among groups which facilitated the use of manipulation 

or the use of power to impose their views on others. A similar approach is used by Healey when she searches 

for language foons, imagery and metaphors to provide evidence of "system(s) of meaning" in development 

plans.13 Also, Hillier listens to stories and examines language patterns in her analysis of how power is 

wielded in planning practice to direct decisions in desired directions. 1 
4 

12 As discussed in Chapter 2, textual communities are interpretive-communities-aswell as social entities in 
which are embedded particular values, attitudes and beliefs which act as a resource in language for 
determining what EIA means. 

13 Healey (1993b), p. 85 
14 Hillier (1993). 
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Third, argument as an utterance or statement is viewed as a reply to other utterances in ongoing 

argumentative interactions. Consequently, it was important to be aware in the analytic process that in 

-expressinga view, -participants:were.1)ftenaware oLdiffering or opposing views and structured their 

arguments accordingly to represent. the problem. in accordance with their own interests and motives. The 

analytic process therefore involved interpreting actors' perceptions of the overall policy situation and the 

alternative positions being adopted by others in the overall policy process. The meanings of EIA were 

further explored by uncovering the linkages between perceptions of the overall policy situation and 

articulated interpretations of EIA. 

Finally,' exploring how meanings were assigned to EIA. through interactive processes involved recognising 

the role of storylines with mythic qualities as they appeared in accounts. This required a sensitivity to the 

shared beliefs and values in the wider society since such shared elements served as a powerful medium in 

convincing other policy actors of the rationality of accepting perspectives of EIA rooted in the principles 

and assumptions of traditional decision-making practices. The analytic process involved uncovering the 

linkages between mythic storylines and socio-political processes in the society. 

Argumentative Structure of Accounts 

Policy decisions are made by individuals in particular roles and settings. However, in the main, it is groups 

that confront each other on policy issues of any significance. Groups and organisations are powerful forces 

of influence, cooperation and loyalty. IS Groups and organisations shape and in tum are shaped by the 

opinions and interests of their members both formal and informal. The institution of coastal zone 

management was a setting within which participants associated with various groups and organisations, in 

particular roles, with peculiar power relations faced separate situational constraints and developed sets of 

shared understandings. These understandings were observable in their language which invested EIA with 

particular meanings. 

The participants of coastal EIA in the Port St. Charles case were associated with four broad constituent 

groups. There was a Review Committee whose members represented approximately fifteen government or 

quasi-government institutions or agencies. There was the developers' Project Team consisting of two sets of 

individuals, the developers and their technical consultants. Then, there were the two coastal communities to 

the north and south of Port St Charles, namely, Six Men's Village and Speightstown respectively. Finally, 

there were members of non-governmental organisations (NGO's) specifically the Barbados National Trust 

and the Barbados Environmental Association, two well established organisations, both over fifteen years old. 

In addition to the views of these four groups, those of a political directorate were taken into account In the 

Port St Charles case, the Prime Minister the Rt. Hon. Owen Arthur held all the politically appointed offices 

which were influential in the decision-making process. He was Head of Cabinet, Minister of Planning, 

Minister of Finance and the Parliamentary Representative for St Peter where Port St. Charles is located. His 

public comments were taken as a resource for analysing political intentions and motivations in the policy 

process. This section examines the argumentative structure of accounts of Port St Charles. 

IS See for example Stone (1988), p. 20. 
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In their accounts, actors in the Port St Charles case represented coastal EIA policy problems from at least 

four broad perspectives. The analysis of argumentative structure in accounts revealed that within any single 

constituent group, as -well as acrossgroups,- actors- presented similar arguments, but with different origins, to 

make claims about EIAs requiring strict procedural approaches, or flexible approaches, or its ineffectiveness 

in decision-making. As discussed earlier, warrants are rhetorical devices which provide rationales about why 

we should care about a problem and why we should accept recommended solutions. Groups of warrants 

could be linked by underlying assumptions and ideas which transcend constituent groups. A summary of the 

warrants reflecting different interpretive frameworks but shared by different constituent groups to define 

policy problems is shown in Figure 5-3. The implicit nature of many warrants made it possible to use 

similar arguments with different interpretive perspectives. However, -this was not necessarily done 

consciously by actors in the policy situation. 

Dominant understandings of EIA in the case of Port St Charles were grounded in the principles of 

technocratic-pragmatism, and the principles of business.16 These interpretive frameworks provided the 

primary rules and assumptions within which EIA was to be interpreted, responded to, valued and used. 

These -dominant interpretive ~hemes coexisted in various degrees of harmony with two subsidiary 

interpretive frameworks revolving around the principles of equity and the idea of defeatism as bases for 

making sense of coastal EIA The argumentative structure of accounts will be discussed in terms of these 

four prevailing perspectives of EIA. 

Tecbnocratic-Pragmatilt Perspective 

As an organising framework in accounts, technocratic-pragmatism was about ensuring procedural and 

administrative efficiencies in the implementation of development planning strategies to coastal zone 

management It was also about the need for technically and scientifically trained experts to determine 

practical courses of action with regards to environmental issues in development processes. 

A fundamental aspect of technocratic practice is the idea of technical and administrative rationality governed 

by rules of efficient action, efficiency being the standard of organisational action. From this perspective, 

government's technical decision-makers should not be in the business of making value judgments, but their 

role is merely to apply objectivity and neutrality to identify the existing distribution of values and to select 

the most efficient means of maximising these values. Decision-making in EIA was about "balancing the 

equation". 17 Another fundamental aspect of technocracy is that technical and scientifically trained experts 

justify their decisions and actions in terms of scientific fonDS oCknowledge. The underlying principle to this 

approach being the idea that science is superior to politiCS.18 A scientific tone in accounts emerged where 

warrants were used to define decision-making in coastal zone management in tenDS of 

16 The tenns technocratic-pragmatism and technocratic are used interchangeably throughout the thesis. 
17 Interview with Elton L. - Review Conunittee. 
18 See for example Fischer (1990)p. 200. 
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Groups Origin of Prevailing. --

Review Project Commun NGO , Arguments Warrants Conclusions ,. 

Committee Team -ity 
Technocracy Legislation Explicit legislation 

X X gives validity 
Technocrats Strict procedures 

X Technocracy must safeguard 
citizens 

Misinterpretatio . Clear lines of 
X Technocracy nscause communication. 

conflicts 
Vulnerability~ Strict procedures 

X Technocracy influences 
decision-making 

Decisions are Strict procedures! 
X X Technocracy political Flexibility 

judgments 
Uncertainty Methodological 

X X Technocracy devalues vigor 
decisions 
Decision- Strict procedures! 

X X Technocracy making should Responsiveness 
Business be efficient 

Technocracy Development is Strict procedures! 
X X Business essential Flexibility 

Cooperation is Public - Private 
X Business imperative partnerships 

Decisions Negotiation/Public 
X X X X Equity should be -Private 

Business representative partnerships 
Negotiation Wider 

X Equity reduces conflict participation 
Citizens fear No change 

X X Defeatism victimisation 
Knowledge is 

X Defeatism power No change 

X Defeatism Money is power No change 
Low self esteem 

X Defeatism reduces No change 
participation 

Decisions based 
X Defeatism on technocratic No change 

expertise 
Decisions based 

X Defeatism on self interest No change 

Figure: 5-3 Perspectives of EIA Policy Problems by Group 
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methodological inadequacies. The means-end emphasis of technocracy is exemplified in the following 

comments by policy~actorspresentedin the graphic box below; Throughout this study graphic boxes are 

used to present interview data. In some cases these boxes represent composites of the statements of more 

than one policy actor . 

... how you prioritise and how you organise your activities given all the competing 
claims on the coastal resource itself ...... insist that things are done the right way .. , the 
onus is on the environmental technocrats to make sure that if something must go ahead 
that particular measures are put in place to protect the system ... we need to get a process 
which is good, but still fairly efficient in terms of time and in terms of costs .... 1 really tried 
to get down to some ex/entto the severity or non-severity of the impact in a quantitative 
way ... provision of information, scientific information that we would need to mitigate 
• • 19 'mpac.s .... 

A pragmatic approach to technocracy was concerned with doing what was feasible, given the constraints of 

the system. It was an acknowledgment by some actors of their complex socio-political realities. An 

acknowledgment that deliberate guidance of change is not always possible and even if there were 

opportunities for change, they might be attended by risky and potentially destabilising consequences.2O 

The main users of the technocratic-pragmatist storyline were, as expected, thegovemment professionals on 

the review team as well as some professionals on the developers' Project Team and the NGOs. From a 

political perspective, technocratic practice has been described as more than the use of expertise. It may also 

be perceived as a phenomenon which gives rise to a theory of government decision-making designed to 

promote technical solutions to political problems.21 In spite of evidence of the wide ranging nature of policy 

problems, the technocratic-pragmatist perspective was used by several professionals in science-based 

descriptions to support conclusions that a strictly regulated EIA should be implemented. 

The Argwnents 

Policy actors who considered themselves to be technical experts recognised the complexity of the issues 

concerning Port 81. Charles and seemingly adopted what Fischer describes as a systems analysis·approach: 

"a way of thinking, one that emphasises the technical side of problems over their social and political 

dimensions".22 This approach was consistent with their own training which was primarily grounded in the 

natural and applied science disciplines of biology, chemistry and engineering, as well as in the social science 

disciplines of economics and planning. In accordance with their educational background, the remits of 

specialist government agencies and their legislative authority, several professional actors in the Review 

Committee described their tasks in the following ways which emphasise their instrumental focus: 23 

19 Interviews with Earl R, Albert R, Elton L., Ash A - Review Committee. 
20 Fischer (1990). 
21 Ibid. 
22 Ibid., p. 200. 
23 Infonnation on the backgrounds of the various policy actors was collected from interview data as 

indicated in Interview Topic Guide at Appendix Two. 



... to clearly identify the likely effects. both positive and negative which might emanate 
ifrom the Marina project. If they were going to be negative • . then let. us clearly and 
precisely identify the mitigation measures that have to be put in place .... try to get down 
to some extent to the severity or non-severity of the impact ina.quantitativeway ... the use 
of baseline information .. .Iooking at procedures that were involved in doing [the EIA]. 
making sure that particular kinds of guidelines are followed generally in terms of the 
procesl4 
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In effect, policy actors taking a technocratic perspective of EIA, defined policy problems and their resolution 

in teons of perceptions of their own resources. . There were at least six prevailing warrants which were 

implicitly or explicitly used as justifications or motivations for these conceptualisations of EIA policy 

problems as technical and administrative in nature. The warrants used and the conclusions to which they led 

are shown in Figure 5-4. The grounds, warrants and conclusions are not to be matched horizontally. They 

have been grouped in this and subsequent diagrams to indicate the element of the model with which a 

particular statement would be associated. 

So 

Grounds ___________ .....;.......;.... ________ .~ Conclusion 

• No specific EIA legislation 
• Few written policies 
• Short -sighted citizens 
• Public disregard for CZM 
• Informal proceedings and 

interactions 
• Absence of guidelines for 

public participation 
• Selective representation of data 

by developers 
• Lack of information 
• Short term decisions by 

politicians and developers 
• Decisions based on priorities of 

ruling party 

1 
Since 

Warrant 
• Legislation adds validity 
• Technocrats must safeguard 

citizens 
• Misinterpretations cause 

conflicts 
• Vulnerability influences 

decision-making 
• Decisions are political 

judgments 
• Development is essential 
• Uncertainty devalues 

decisions 
• Decision-making should be 

efficient 

Need for: 

• Formal, explicit policy 
procedures and standards 

• Greater clarity in 
proceedings 

• Formalised communication 
• Increased methodological 

rigor 
• Wider inter-disciplinary 

consultations 

Figure 5-4 Argument Structure in Accounts With Technocratic Focus 

Legislation Adds ValidiJy - For those actors using this warrant, the policy problem was evidenced by 

developers regarding requests for EIA, or other requirements of the coastal zone management agencies, as 

being negotiable: 

" ... a lot of the policies are not written in black and white ... we basically just go and 
negotiate and basically appeal to their sense of ethics and responsibility .... when we don't 
have the legislation to back us up - why do we even dream about trying to prosecute 
somebody... Where I think the legislation and the change will be important. is that it 
would give the whole process the additional level of legality and authenticity that it doesn't 
have right now in the sense that the term EIA is not even a term in the planning 
legislation ... [EIA legislation] gives planning more teeth. "25 

24 Interviews with Earl R, Roland N., Elton L., Ash A, Stan N. - Review Committee. 
25 Interviews with Earl R, Albert R, Harry C. - Review Committee; Heather T. - NGO. 
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The warrant, legislation adds validity, was used explicitly to argue for formal integration of EIA into coastal 

zone management-

Technocrats must safeguard .citkens - Mainly used by members of the government's Review Committee, 

this warrnnt was linked to a range of experiences to justify the protective and interventionist role of the state. 

For example, perceptions of an uninformed or a short-term thinking public were used as grounds which 

defined the nature of the problem in the decision-making process, as social: 

... [people]decide to put jobs first and forget about the environment. Then after a year, 
they say, ·this is a problem and we-made a mistake and this type of thing, then they start to 
keep noise .. from a technical point of view one still has to make sure that there are 
guidelines to follow to ensure that the impact which the layman who is looking for a job 
will not see and which will probably come back to haunt him ten years - ftfteen years down 
the line are taken care of and that /s what we are here for. 26 

From this perspective EIA was an administrative mechanism used "to make sure there are no short cuts"27 

Misinterpretations CIUISe conflicts - In decision-making, it was argued by some members of the Review 

Committee, difficulties can arise in communications between those persons interacting in the process. In 

this respect, the problem was described as socio-politica1: 

... I think the developer if he had a chance, would divide the government team, perhaps not 
intentionally, by setting up one-on-one meetings with the various members of the government 
team and trying to solicit approval but on a one to one basis, rather than, getting the 
government team together. So I think that there is a need for coordination in the sense that 
the government decides look, there is one spokesperson on this particular issue ... we need to 
reach the stage when the term is used, it is used in some meaningful way. I think that for 
each person it seems to be something different.28 

Similar views were expressed by at least one consultant on the developers' Project Team. The belief that 

conflicts are caused by misinterpretations was used to support conceptualisations of EIA as an administrative 

solution which . would reduce conflict by formalising procedural guidelines and standards for 

communication. 

Uncertainty devalues decision - Among Review Committee members this warrant was used implicitly to 

support the claim that there is a need for EIA to be strengthened by quantitative procedures. In Elton's 

opinion, members of the developers' Project Team for Port St Charles were selective in the information they 

provided, they attempted to make the project look acceptable and they failed to indicate "what the magnitude 

of loss will be in terms of negative impact on near-shore reefs ... " This created a strong element of 

uncertainty and therefore high levels of risk as the context within which a final professional judgment had to 

be made by the Review Committee. Elton preferred "to take risk out because risk is uncertainty and you 

should be aiming to take uncertainty out - as much as you can by gelting better data, and doing better 

studies. " 

26 Interviews with Ash A., Harry C. - Review Committee. 
27 Interview with Ash A. - Review Committee. 
28 Interviews with Sam A., Earl R - Review Committee. 



100 

Decision-making should be efficient - This was another warrant fonning the basis of calls for increased 

quantitative rigour in decision-making. For example,- on the Review Committee, Elton's use of the warrant 

was based on an understanding of problems in-coastal-zone-management as grounded in the economic focus 

of political decision-makers for the following reason: 

... what it looks like in the long term doesn't come up ... ifwe're only entering certain 
components of the equation then we're coming up with quite asymmetric perspectives on 
the long term benefits or otherwise of the proposal and I suppose in jargon terms this 
relates to the whole concept of sustainable development in a sense ... we need to get a 

_ process which is good but fairly effiCient in terms of time and in terms of costs. 29 

EIA was made sense of as a technical framework for looking at all the components of the proposed activity 

and thereby reducing the problem. 

Vulnerability influences decision-making - The problems to be addressed by EIA were defined by some 

proponents of technocracy as political in nature. Some comments which capture this view of the policy 

--situation were shared in the early phases of the assessment process: 

... but knowing that there is strong political desire for a go ahead' on the project affocts 
the way you approach your review ... still treading unchartered waters, so to speak ... We 
are still very muchfeeling our way through the whole system and I don't think there is as 
yet - the degree of confidence in the weight of one's recommendations - that you can stick 
you neck out and say that this must be done - that you can get this kind of support that one 
would expect at all levels ... 30 

Descriptions such as these provided insights into the pragmatic approach adopted by government technical 

officials to cope with their complex political working situations. There was a strong view that EIA was 

unlikely to influence a decision which was virtually already made. In perceiving sharp distinctions between 

the political and technical dimensions of EIA, those using the warrant, vulnerability influences decision

making, called for greater procedural controls to improve EIA outputs at a technical level. 

Decisions lire political judgments - This warrant also represented a pragmatic approach by some participants 

in their understanding of coastal EIA For example, among the Review Committee members, the reality as 

Ash saw it was that politicians fail to follow the outcomes of EIA. However, this was not necessarily 

because politicians have "scant disregard for the environment" but because "there're lots of priorities" in 

decision-making. On the Project Team, Lance saw the methodological rigour of EIA as an improvement to 

the less systematic approach used in traditional planning but in effect, EIA was "a new name for an old 

process" and decision-making will be business as usual in spite of it. These positions on the political nature 

of EIA were expressed as follows: 

29 Interviews with Elton L., Earl R - Review Committee. 
30 Interviews with Albert R, Ash A., - Review Committee. 



... but you have to attempt to find the balance because we stil/don't have oil and gold and 
.. silver - and one still has to make sure that the population is able to maintain a particular 

standard of living and so on and so forth ... Because everything which is of any 
consequence that goes to the Minister, goes to cabinet that's just how Barbados works .. .it 
might well be eventually a value judgment as to whether the project goes ahead or not ... the 
most impact assessment can do in a case like that is to give the decision-makers a better 
number offacts on which to base their final decision. 31 
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Within the political reality constructed by these professionals the belief that decisions are political 

judgments was used as the rationale for accepting the limited role of EIA in dealing with technical matters 

and coastal zone management 

Development is essential -. This warrant was used·from a technocratic perspective to argue that the policy 

problem was partly an administrative one arising from prolonged public participation. Sam, a member of the 

Review Committee, argued as follows: 

Well the Town and Country Planning Act I think should be adjusted to make it specific that 
ElAs are done for certain types of development and it should indicate the process that EIA 
should go through and public participation should be mandatory in the process. Now that 
has to be tied down quite specifically because we don't want to end up as it pertains in North 
America where project cycles can go through on a lengthy process because of the public 
participation aspect. It can-take a number of years for a project to go through and it can 
become a political football and all that and I would not like to see that happen. 

The belief "development is essential" led to the conclusion that the answer to this administrative problem 

lay in a strictly regulated EIA participation process. 

A Storyline 

Interpreting EIA within the rules, belief systems and principles of technocratic pragmatism is consistent with 

established coastal zone management practices. In the absence of specific legislation, coastal zone 

management has been conducted within the framework of a system of land-use planning dominated by 

development~ntrol. Coastal planning in terms of making efficient or convenient procedural choices has 

therefore always been an underlying concem The strong scientific underpinnings also have been the basis 

for detennining actions and decisions concerning the development of policy. This was exemplified in the 

structure of coastal conservation studies for the island. 32 In both studies, there was a distinct bias towards 

engineering as a basis of resolving problems. There was also an emphasis on objectivity and neutrality in 

the analysis of the causes, and characteristics of the problem. . Practices in coastal zone management have 

been routinely and historically,· conducted according to the ideas of a technocratic-pragmatism. 

Consequently, technocratic-pragmatism was well entrenched in coastal zone management decisions for 

physical development. 

The storyline of technocratic-pragmatism in accounts of Port St. Charles began with detailed examples of a 

wide range of administrative and procedural problems in coastal zone management. The following 

comments used in warranted arguments by professionals describe, in part, the problem as they saw it: 

31 Interviews with Ash A. - Review Committee; Lance C. - Project Team. 
32 Procter & Redfern (1984); Willms & Shier (1992). 



... a lot of the policies are not written in black and white ... ElAisnot even a term in the 
planning legislation ... 1 think for each person it seems to be something different ... we 
don't have this legislation the lawyers will tear us up... ljindthere is a lot of cynicism in 
the public-developers. planners, engineers about the role of the [Coastal Conservation] 
Project Team ... you are getting more dijJicult and exotic types of development ... because 
everyone has been saying that we must do EIA ... 1 don't think a lot of them necessarily 
know what lElA] means, but it still points to a heightened societal awareness that 
development brings implications ... 33 
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It was a story about the difficulties of imposing regulatory controls on development activities in the absence 

of supporting legislative and institutional arrangements, and in the context of growing economic and 

political pressure for physical development projects. ··In addition, there was pressure on technical officials in 

government to use EIA in decision-making. This pressure came from a more infonned developer public 

with access to international media networks, from non-governmental organisations and from international 

changes in decision-making practices with increased use of some fonn of EIA in countries across the world 

It is noteworthy that from a technocmtic viewpoint this heightened public awareness of environmental issues 

was seen as part of the policy problem because citizens were interpreting EIA in different ways. More 

specifically, it was being ·interpreted in ways other than those based in the assumptions and beliefs of 

technocmtic pmctice. This makes EIA's use problematic for technocmts in the absence of appropriate 

controls and guidelines. 

In the light of these circumstances, the middle of the technocmtic-pragmatist storyline was represented by 

calls for action. Albert's comments exemplify the prevailing attitude: 

We are going to find it increasingly dijJicult to implement certain policies simply because 
developers are beginning to ask more questions and not just accept because you are a 
coastal conservation office and you have scientists, just accept whatever these scientists 
say as gospel. ... 1 find the need for us to pay more attention to our data collection 
programme - our regular assessment of processes and impacts and document our 
experiences. 34 

Two points were implicitly raised. One, there would be an increased need to justify positions, deciSions, and 

actions taken within government's technical agencies in the light of increased questioning from developers. 

Two, without appropriate action, there would be limited government control and chaos would ensue. 

The story of Port St Charles presented from the perspective of the technocmtic-pmgmatist concluded that in 

the interest of improving coastal zone management pmctices, there should be a formal integmtion of EIA 

into coastal zone management. According. to those descriptions given by those who made sense of EIA from 

a dominant technocmtic-pmgmatist standpoint, EIA's main features would be systematic, methodologically, 

rigorous structured procedures, explicit legislation, clear policies and regulations, interdisciplinary and 

multidisciplinary assessment review and regulated intemctions. The underlying implication of the storyline 

was that detailed, explicit procedures and methodological rigour would give greater control over the process 

and improve decision outcomes. 

33 Interviews with Albert R, Earl R, Harry C., Sam A - Review Committee 
34 Interview with Albert R. - Review Committee 
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The technocratic storyline was made more convincing by its proponents who operated within the 

administrative regime of the· government's Review Committee. These technical professionals painted 

themselves as the good guys in the ElAprocess and the developers as the bad guys. This structuring of roles 

from a technocratic-pragmatist viewpoint is illustrated below: 

Some of the technocrats involved on these teams are very highly trained and therefore are 
able to bring a very strong profossional background to bear on the project and give good 
advice ... in effect. ] think] would not hesitate to say that in a real sense the government 
[professionals] help contribute. in my opinion. to the overall development ... [the 
developers] scream aboutthe cost of EIA ... they complained [EIA is] taking too long ... 
[had] a wishy-washy team ... expect to get away with murder ... sorryto say it. but the 
general perception as always is, if [developers]j1ash the fact that they are creating 
employment ... that they are going to be bringing in foreign exchanl/' going to be the 
wholesale. be all and end all of any project development on the island. J 

Holding fast to scientific analysis as a basis for decision-making appeared in the technocratic-pragmatist 

storyline as born from a need to counter the politically-driven negotiation approaches seen as common 

among developers and politicians. These political negotiations were perceived as a threat to professionalism 

in coastal zone management anltplanning. Albert from the Review Committee expressed this technocratic 

position early in the EIA review process: 

"] don't feel good saying that] feel the project is going to go ahead because] think that 
our role should primarily be advisers ... but knowing that there are strong political desires 
for a 'go ahead' on the project affects the way you approach your review ... we are 
assuming that the project is going to go ahead, its probably a defoatist approach, but] 
think that's the practical approach ... so we see our role therefore. as frying to push a 
provision of scientific information that we would need to mitigate impacts ... " 

These arguments presented as a storyline of technocratic-pragmatism were directed to other groups of actors 

in the policy situations. To citizens, the technocratic storyline spoke authoritatively about the problems of 

decision-making as matters which could be controlled. A paternalistic tone in the story of technocratic

pragmatism offered to an audience with different understandings of EIA the reassurance of a commitment of 

government officials to take action to· improve coastal management and planning on behalf of the public. 

Similarly, tones of patriotism in comments such as "there is a strong interest in seeing the best done for 

Barbados,,)6 assured citizens, as well as political leaders, that technical expertise was being used to advance 

Barbadian society. At the same time warrants leading to calls for increased legislation and regulatory 

control sent a threatening message to developers that government officials "are now playing hardball".37 

The message to the prospective investors and their technical consultants was that they must adhere to 

procedural and methodological standards when they submit development proposals. 

These messages of reassurance and control were accompanied by an implicit request for improvements in 

administrative resources to undertake technical tasks more efficiently. The multiple ideas and assumptions 

underpinning the storyline of technocratic-pragmatism allowed participants to use combinations of warrants 

to emphasize different aspects of the story. However, the underlying message of EIA in those arguments, 

pivoting on a storyline of technocratic-pragmatism, was primarily of preserving technical authority. The 

3S Interviews with Ash A., Stan N., Roland L:, Rodney E., Elton L. - Review Committee. 
36 Interview with Ash A. - Review Committee. 
37 Interview with Rodney E. - Review Committee. 
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arguments of which the storyline was comprised were attempts, in effect, to convince others of the 

rationality of maintaining sttong technocratic control in the use of EIA. 

Business Perspective 

A business perspective was equally dominant in accounts of Port St Charles. Business, as an interpretive 

framework for making sense of the policy situation was concerned with the substantive economic outcomes 

of coastal EIA hnplicit in those arguments offered within a framework of business was the idea of 

economic development as a basis for directing action in the policy situation. This focus was consistent with 

the developmentstrategies~hosen by--successive -governments with a strong dependence on national and 

foreign investment to stimulate economic growth. Business as an interpretive framework was made up of 

the ideas of economic efficiency, marketing and risk management. 

Economic efficiency was expressed as a concern with a balance between the inputs of costs and time and the 

resulting decision outcome. At the same time, the idea of marlceting was expressed in those warranted 

arguments which sought to convince audiences of a need for projects like Port St Charles and the need for a 

business-like approach to decisions on these matters. What was marketed was the idea of development. 

From a standpoint of business this was done by developers using a tone of nationalism to gain public 

acceptance of the idea. Economic efficiency and marketing were used as nonnative criteria for judging the 

appropriateness of different ways of doing things within a textual community centred on the principles of 

business. A more pragmatic line was adopted in arguments by using the idea of risk management The idea 

that decisions can be channeled based on some knowledge of probable outcomes. Some business principles 

in accounts are captured below: 

... We intend this project is going to be 100 percent ecologically acceptable to the people 
of Barbados ... Just think of 600 beds and the amount of people, and the opportunities for 
fishermen to sell fish, and people to sell craft, people to work and earn ... They will seek 
out and suss out and find the-best or the right professional advice to make their projects 
succeed ... You analyse the risk and you take your best choice ... there Is no engineering 
problem that can't be solved ... they continue being successful and having said that, you 
kJ!ep taking risks ... 38 

Not surprisingly, the main exponents of a business storyline were the members of the developers' Project 

Team. Additionally, this business standpoint was taken also by at least one member of the government's 

Review Committee. That participant did not accept the rhetoric of the technocratic-pragmatism and chose 

instead to make sense of the EIA policy situation in accordance with the ideas of business. 

The Arguments 

The business concerns of the developers, one of whom used terms such as "entrepreneurs", ''wheeler

dealers" to describe the group, were evident in the conceptualisations of EIA as a management tool. 39 This 

approach was consistent with the training and experiences of these policy actors, in business management 

and marketing, both in the private as well as specific public sector offices. 40 These actors emphasised 

informal negotiation as a central part of any-intended EIA system, because this for them was a way of doing 

38 Interviews with Morris!;, Nathan T.- Project Team; Herbert (1996); Williams (1996). 
39 Interview with Morris I. - Project Team. 
40 Information on the backgrounds of the various policy actors was collected from interview data as 

indicated in Interview Topic Guide at Appendix Two. 
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business and one of their major resources in decision-making. Figure 5-5 shows the argument structure of 

those accounts centered on a business perspective of EIA. 

So 

Grounds _____________________ -+ Conclusion • 

• Poor inter-agency 
communication 

•• Inconsistencies in 
communication between 
government agencies and 
developers 

• High costs of EIA 
• Rigid use of bureaucratic 

procedures 

1 
Since 

Warrant 

• Development is essential 
• Decision-making should be 

efficient 
• Cooperation is imperative 

Need for: 

• Flexible guidelines 
• Less bureaucracy 
• Public-private sector 

partnerships 

Figure 5-5 Argument Structure in Accounts With Busine.u Focus 

Decision-making should be e.lflcient - Within the developers' Project Team, this warrant was used to define 

the policy problem as a failure to balance the time and costs of EIA with its outcome. Administrative 

inefficiencies in the EIA process were seen by developers as the cause of delays and the crux of the policy 

problem. For example, Morris, who described himself "as a developer and somebody who wants to get the 

thing going", vented his frustrations with the process in this way: 

". this whole process would have cost us between one and a half to two million dollars to 
produce this study to the level that the Government wanted it .... 1t is certainly no small 
amount of money when at the end of it all it is entirely possible to be told sorry, but you 
can't do it ... A lot of the answers that came out of the study were blatantly obvious to me 
from day one and 1 could not for the life of me figure out why we had to do two years oj 
study to come out with the obvious answer . 

. The motivation for thisargumentlies in the business focus of the investors. 

Development is essential- One of the consultants on the developers' Project Team defined the EIA policy 

problem as excessive bureaucracy and the absence of business skills among technocrats and the absence of a 

businesslike approach in the bureaucratic decision-making process. 

". Technocrats seem often to believe that developers have a bottomless pit of money. But 1 
don't know the developer who has spent a bad cent and therefore a developer does not 
want to spend hundreds of thousands of dollars in environmental ·impact studies if he 
doesn't think there is a good chance ... it's a learning process, 1 don't think agencies or 
bureaucrats should think that they're policemen because they are not, and if they do, 1 
think it will hinder development 41 

From this perspective EIA was framed as an activity which potentially could change the traditional 

technocratic outlook on decision-making and require greater consideration of the needs of investors. This 

41 Interview with Nathan T. - Project Team. 
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way of understanding the policy problem led to calls for greater flexibility, less bureaucracy and public

private sector partnerships in the use of EIA. 

Cooperation is imperative- Roland, a member of the government's Review Committee used this warrant to 

frame the policy problem as poor consultative procedures and to support his claim of a need for a 

discretioruuy flexible decision-making system for coastal EIA As his supporting evidence Roland provided 

examples of development projects being held up because government agencies were "not talking to each 

other. M A consequence of receiving mixed messages was that investors often hold the opinion that "public 

officers are obstacles. "- In his account, Roland suggested that the government and private sectors needed "to 

work together in developing the project. M The warrant frames the introduction of EIA into coastal zone 

management as an administrative solution. By using EIA infonnally, the flexibility and discretion of the 

traditional decision-making system are maintained. This informality allows government agencies "to make a 

judgment in house on what projects we would do a comprehensive ElA. " 

Decisions shouiJ be represe'ntlltive - This warrant was used by some members of the developers' Project 

Team in arguments framing the policy problem as .one of bureaucmtic domination. Support for this 

argument was based on descriptions of the Port St Charles EIA process as dominated by the demands of 

government's technical officials. Morris shared his experience in this way: 

{the second study] showed exactly what the first thing showed, it didn't change an iota oj 
anything and throwing a whole lot more money at it didn't help anybody and there is no 
appeal. There is no appeal to the process! You either do it their way or you don't do it ... 
we ended up having to do what they wanted to do. even though we knew it was a bloody 
waste o/time in this one instance and that really was the annoying thing ... you should be 
able to get a third party to get [a problem] arbitrated. 

Morris implicitly used the moral principle decisions should be representative to conclude increased public

private sector negotiation or mediation within a flexible EIA system would alleviate the existing proceduml 

problems. 

A Storyline 

A storyline of business was consistent with the path of development chosen by political leaders in Barbados. 

Economic development guided by the broad principles of a capitalist system has been the primary strategy of 

successive governments since the island gained independence in 1966. This approach has witnessed what 

some commentators may consider to be an over-reliance on foreign investment capital, especially during the 

1970s.42 In addition, local investment is believed to have had a significant role in the growth of those tmding 

sectors which cater to the domestic market.43 Consequently, during the mid-1990's, as the country embarked 

on a restructuring programme driven by the International Monetary Fund, and with nearly one-quarter of the 

active labour force estimated to be unemployed, the government continued actively to create a strong climate 

for foreign and local investors alike.44 A storyline of business in accounts of Port St Charles, which is 

financed by two local White owned companies, therefore reflected the historical trend of a path of 

42 Howard (1991), p.66; Duncan (1994), p.80. 
43 Howard op. cit, p.77. 
44 Barbados Labour Party (1994), p.6. 
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accommodation and cooperation chosen by Black middle<lass political leaders with White economic 

ownership and control of resources.45 

For those using business as a framework for _understanding the coastal zone management policy situation, the 

storyline began with descriptions of the problem as being poor, unacceptable and inappropriate management 

practices among government's agencies. Some actors described the problem like this: 

I could not for the lifo of me understand - figure out why we had to do two years of study to 
come out with the obvious answer .... [Government Officials] have almost limitless power 
- there is-no appeal to the process, you either do iltheir way or you don't do it ... I think 
the Coastal Unit is not proactive enough, they are -more reactive and perhaps even 
negative. . .. technocrats are not equipped to make the judgment calls. Government 
agencies not talking to each other ... ·46 

The middle of the business storyline was developed by claims that if management practices by the coastal 

zone management agencies are not altered, it will frustrate development. This prediction has devastating 

implications for a country whose hopes of alleviating unemployment and poverty have been pinned on its 

ability to attract both local and foreign investors. The storyline ended with the conclusion that it was 

necessary to change the bureaucratic style to one which fosters cooperation since this would allow the public 

and private sectors "to work together". 47 This meant having a high level of flexibility and sensitivity to 

financial processes in the use ofEIA. As Roland pointed out, "one cannot be punitive in terms of identifying 

appropriate measures to safoguard the environment" An underlying assumption in the business storyline 

was that increased public-private sector negotiations would lead to better decisions. 

The persuasiveness of the business story,line was augmented with portraits of developers as shrewd 

businessmen and technocrats as defensive, anti-development and uninformed on practical financial 

processes. Some of these perceptions are captured below: 

I always say that a good entrepreneur or good wheeler-dealer is born, you can't make one. 
All the ones that I know that are successful, they continue being successful and having said 
that, you keep taking risks ... many technocrats don't understand the process - don't 
understand what developers think .. I think [the EIA process] served a purpose as far as the 
technocrats on the government side covering their ass, yes in plain English and that's what 
they had to do. I mean they have to justify their position and they can now justify it with 
measured data ... if you had to talk to folk about that marina, I think the negative would 
come out. 48 

The general public too was painted as negative to change and as needing to be convinced of the benefits of 

major developments -like Port St. -Charles. A strong business storyline therefore arose in part as a counter to 

an equally strong technocratic standpoint in interpretations of use of EIA. The arguments pivoting on a 

storyline of business were directed primarily to policy-makers to call attention to the autocratic approach 

taken by government agencies on the decision-making process and the potential threat of this approach to 

local investment initiatives. Those on the developers' Project Team also directed some of their arguments to 

45 Barrow (1983). 
46 Interviews with Morris I.,Nathan T. - Project Team; Roland N. - Review Committee. 
47 . Interviews with Nathan T. - Project Team; Roland N. - Review Committee. 
48 Interviews with Morris I., Nathan T., Raymond M., Hilton O. - Project Team 
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citizens. Citizens were the targets of marketing strategies intended to convince them of the important 

contributions Port St Charles would bring to the island's development. 

The primary communicative work of those arguments organised around a storyline of business was first of 

managing bureaucracy, and second, of justification and third conveying status. The business persons aimed 

to place on the discussion agenda of EIA policy the perceived gap between bureaucratic approaches in 

decision-making and investment driven initiatives. This argument for greater public-private sector 

cooperation hinted at the embryonic stages of what Fischer refers to as technocorporate governance.49 The 

second purpose of the accounts wasjustiflcatory. The developers sought to justify the project by evoking the 

idea of nationalism and-the myth of developmentaiism. This may· have been intended also to offset any 

potential battles with the public during the implementation phase. Finally, a storyline of business was used 

to convey a sense of power held by the corporate section in the decision-making process, This too may have 

dampened any potential opposition. In essence, the arguments in a business storyline sought to convince 

others of the rationality offostering public-private sector partnerships in the use ofEIA. 

Equity Perspective 

The storyline of equity which was expressed in participants' accounts was concerned with the philosophical 

idea of fairness and justice which extends beyond an interest in the right of people to participate in decision

making. This storyline combined the idea of democracy and the idea of empowerment Democracy was 

expressed as a moral principle of giving representation to the interest of a citizenry. Empowerment was 

about providing citizens with the resources they need to take control and action in public decisions about 

their future as a means of promoting just decision-making for all concerned. These ideas were exemplified 

as follows: 

... [Port St. Charles] is an example of return for the instant generation at the expense oj 
the same generation later or the next ... I think that in terms of making sure that 
stakeholtkrs foel that something is theirs - take ownership of things as well - you have to 
give them that opportunity to claim it - to be a part of it ... If people think that their 
opinions and their offerings will have any kind of impact they will continue to believe and 
they will continue to become more vocal .. :80 we have to tkbate that as a people as 
custodians of what our children are going to inherit ... JO 

Those actors who chose to make sense of the policy situation from the standpoint of equity as an organising 

framework came primarily from NGOs and, to a lesser extent, from the Review Committee and the 

. Community. In the case of the government's Review Committee and the Community, those members 

arguing from within a storyline of equity, for the most part, focused on the procedural aspects of democracy 

rather than the philosophical principle of equal representation. Two notable exceptions among this group 

were the views of Elton L. and Ash A. which expressed deep concern about the notion of inter-generational 

equity. In the case of NGO members, the focus was on informing people so they could take greater 

responsibility for decisions about their own and their children's future. These were efforts to foster "people 

power . ... 51 The equity storyline was developed in those arguments which gave support to calls for formal 

49 Fischer (1990). 
so Interviews with Elton L., Ash A - Review Committee; Dr. Colin Hudson, Edward D., Heather T. ~NGOs 
51 Interview with Heather T. - NGO. 
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integration of EIA. The underlying assumption was that wider participation leads to better or fairer decision 

outcomes. 

The Arguments 

The main advocates of the principles of equity in the use of EIA were those who may be described as 

environmentalists. Their focus on the liberating potential of EIA was also an expression of their perceptions 

of themselves as "educators", "watchdogs" as well as creative thinkers about alternative ways of doing 

things.S2 However, environmentalists in NGOs indicated that their organisations' limited financial and 

human resources constrained their ability to influence decisions using informal means. At the same time, a 

lack of information and traditional closed decision-making procedures restricted their influence in formal 

proceedings. Seemingly on the basis of their prior experiences, these proponents of equity advocated 

mandatory use of EIA with broad participation. The imposition of specific regulations was seen as one way 

of ensuring their own involvement in the process as representatives of broader public interests. In the case 

of those environmentalists who were already in government agencies, they emphasised specific guidelines 

which would facilitate citizen involvement. There was also concern among some members with how 

information from the lay-public could be measured in order . to secure fairer decision outcomes. S3 This 

approach combined the principles of equal representation with the traditional means<nd focus of planning. 

Perceptions of a lack of power or influence in decision-making were expressed by all the policy actors who 

used the principles of equity to make sense of EIA. Figure 5-6 shows the overall argument structure in 

accounts of EIA given from a perspective of equity. 

So 

Grounds ____________________ ..... Conclusion 

• No public consultation 
• Closed formal decision-making 

proceedings 
• Short-sighted decision-making 
• No consideration of the 

distribution of effects 

r 
Since 

Warrant 

• Decisions should be 
representative 

• Negotiation reduces conflict 

Need for: 

• Formal, explicit 
procedures for participation 

• Wider participation 
• Consensus in decision 

making 

Figure 5-6 Argument Structure in Accounts With Equity Focus 

Decisions should be representative - Across the constituent groups, policy actors used the moral principle 

that decisions should be representative to define policy problems as both procedural andsocio-political. 

These arguments were of course advanced with the -groups' own interests and agendas in mind Various 

positions were expressed as follows: 

[we must address] who is at risk in terms of the nationals in this country ... the problem is 
that a lot has been done in the past without consulting people ... the democratisation of the 
whole process is important ... then the government also has the responsibility to consult 
with the people who put them in that position... even although it is a private thing, 
whenever you are going to - make Significant alterations in terms of the landscape -then 
the government still has the responsibility to consult with the people who put them in that 
position. j4 

S2 Interviews with Edward D., Heather T. - NGOs. 
53 For example, interview with Elton L. - Review Committee. 
S4 Interviews with Elton L., Roland N. - Review Committee; Heather T. - NGO; Sheldon D. - Community. 
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The warrant, decisions should be representative, was used as a rationale for the claim that the problems in 

decision-making were political and arose from the exclusive decision-making system. EIA was represented 

-- -as a strategic framework for the consideration of the concerns of the present and future generations. 

Negotiation reduces conjUct - One NGO member explicitly used this warrant to justify the need for close 

working relationships between NGOs and developers. Heather described the problem as developers failing 

to consider the needs of people. This was represented as a political problem which could be alleviated with 

improved working partnerships between NGOs and developers to ensure that the consequences for citizens 

would be considered. As she puts it: ... and-what I think would be wonderful is ifwe were invited into the 

process before, and had some knowledge as to who the consultants were, in order to avoid problems ... 

before the consultants are actually chosen. 

A Storyline 

The principles of equity as the centre of a textual community for interpretations of EIA in Barbados were in 

their early stages of development That is to say, this way of understanding EIA had not become established 

as a political practice. Concerns with equity emerged with the international wave of environmentalism in the 

1980s which brought into focus the notion of sustainability. For example, in North American practice, the 

principles of equity have been addressed through increased consultation and negotiation between 

government decision-makers and interested publics on decision-making matters. 55 Integrated approaches to 

coastal management in the Caribbean have also been attended by calls for public involvement in accordance 

with the EIA guidelines of some international and regional agencies. 56 However, the politics of participation 

and the fairness of decision-making systems have not been directly addressed. 

For those who chose equity as a standpoint for understanding the decision-making problems in coastal zone 

management, their story also began with several examples of the problem, ranging from lack of public 

access to. infonnation through to short term political and economic approaches to development decision

making . 

... the public here is not at all awake to the impact that they can have on politics ... 
[government officials] try to talk a language above you - make you feel as if you didn't 
went to school ... we are not simplifying our education system to help anybody ... 
[developers] don't have much of a social conscience ... development is more to benefit the 
tourist than it is to benefit Barbadians ... the Community has no idea to what is happening -
they are not part and parcel of the process ... the consumer society has got us all thinking 
the otherway around, the future is to be mortgaged for the short term gain and the 
decision today it has to be paid oJJwithin five years usually. 57 

The middle of the storyline comprised further examples which described the demise of society if citizens are 

continually excluded from decision-making. Heather's comments aptly convey the prevailing view of those 

arguing from within the equity storyline: "and it causes societal ills you know, that kind of feeling that 

55 See for example, Susskind et al (1987); Sadler & Armour (1987). 
56 See for example United Nations Environment Program (1990), (1994); Organisation of Eastem 

Caribbean States (1992). 
57 Interviews with Grant R. - Community; Heather T., Edward D., Dr. Colin Hudson - NGOs; Roland N. -

Project Team. 
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you're not counted as a member of society ... it's been true for hundreds of years in the Caribbean and it 

hasn't changed ,68 

The storyline was concluded differently by members of the various constituent groups. The storyline ended 

for professionals in the Review Committee with recommendations for the fonnal integration of EIA and its 

development to include methodologies for dealing with "that sub-set of sociological issues that technical 

people can't get quantitative grips on. "S9 As Ash explained, once EIA is legislated government officials can 

"make sure [developers] follow particular guidelines and put things in place" and "that there are no 

shortcutsHin the proceedings.60 The supporters of equity who were in the NGOs ended an equity storyline 

by promoting their own roles in "marketing the environment" and stimulating wider public involvement in 

public decision-making for coastal zone managementissues.61 Edward believed NGOs could "act as a 

bridge between, in essence, government and the community to better inform the community as to what is 

going to happen". One member of the community ended the equity story with the recommendation that 

government adopt the consultative aspects of the local government system used in Barbados in earlier years: 

"the aspect of consultation with the people and knowing and finding out how people think about something 

before you actually implement it ".62 

By grasping different threads of meaning within the moral principles of equal representation, groups of 

actors supporting equity were able to each portray themselves as well meaning in the EIA policy situation 

and some other ~oup as having ill-will. The followwing expressions show how different groups of actors 

were all portrayed as villains at some point in the equity storyline. 

... the authorities tend to use the system of speaking above your level and you ain't 
understand a thing and once they speak above your level, you get frighten to talk back, 
before the fellah make you shame ... iI come down to this issue of time scales, that the 
developers and the decision-makers at the high politieal level are almost instinctively 
going to operate on a time scale of return that is difforent to what is necessarily best for 
the country if they extend that time seale ... developers are in the game for the money they 
can make .. .I think that Barbadians are extraordinarily complacent when it comes to things 
like this and they sort of allow these things to happen ... 63 

Politicians and developers were targeted for criticism by all groups, while the government officials were 

attacked by one member of the Community for their failure to communicate with ordinary citizens. NGOs 

were treated suspiciously by some government officials and some Community members. Meanwhile, the 

public in general was described as complacent and insular in their thinking by an NGO member and a 

Project Team member respectively. These traits were seen as barriers to a consultative relationship. 

The arguments of policy actors using the principles of equity to make sense of the policy situation were 

directed at policy-makers to call attention to the injustice and inappropriateness of the existing undemocratic 

decision-making system. The primary communicative work of the arguments of NGO members was the 

S8 Interview with Heather T. - NGO. 
S9 Interview with Elton L. - Review Committee. 
60 Interview with Ash A. - Review Committee.-
61 Interview with Edward D. - Review Committee. 
62 Interview with Sheldon D. - Community. 
63 Interviews with Morris I., Raymond M. - Project Team; Grant R - Community; Heather T. - NGO; Elton 

L., Roland N. - Review Committee. 
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legitimising of an environmental movement. The underlying message of policy actors on the Review 

Committee and in the Community was promoting consultation prior to the imposition of a decision. 

Defeatist Perspective 

This storyline related to an expectation of defeat regardless of decisions and actions taken. As a textual 

community, defeatism made sense of EIA as a symbolic activity which would make little difference to the 

political problems of decision-making. Defeatism was the dominant way in which participants from the 

communities and one NGO member chose to make sense of their experiences with Port St Charles. Those 

discussing coastal EIA from this standpoint, perceived other actors in the process as having a considerable 

amount of power in decision-making and saw themselves as powerless. The following are some examples of 

the defeatist viewpoint: 

There's no point in objecting to something ifit's going to happen anyway ... ljust don't see 
how it can work as it can in bigger countries ... really and truly the importance of 
[consultation] would have been probably only cosmetic, in that it would have looked good 
or looked like the decent or the civil thing to do as we would only be offering our on-hand 
experience '-what I am saying is that I don't think that our perspective would have made 
much of a difference .. 64. 

Unlike the storylines discussed earlier, those using defeatism as a way of making sense of the policy 

situation were not so much concerned with countering the positions of other stakeholders as they were with 

defending or explaining their own attitudes of suspicion and mistrust towards these other parties. The 

underlying assumption was that a feeling of powerlessness fosters inaction with respect to environmental 

decision-making. 

The Argwnents 

The Community members, along with at least one member of the NGOs, used defeatism as their dominant 

interpretive framework in making sense of EIA. Community members defined their own role as passivists. 

Their power in decision-making came around approximately every five years with general elections. 

Residents suggested that a proposed EIA POlicy had little to do with them and more to do with government 

technical agencies, the corporate sector and politicians. The observations of Schneider and Ingram provide a 

useful framework for understanding the position of the Community residents in the Port St Charles case. 

They use the concept of social construction of target populations to explain, in part, the withdrawal of 

citizens from political discourse and activity. 

Policy is an important variable that shapes citizens' orientations and perpetuates certain 
views of citizens that are in tum linked to differential participation among groups. Groups 
portIayed as dependents or deviants frequently fail to mobilize or to object to the 
distribution of benefits or burdens because they have been stigmatised and labeled by the 
policy process itself ..... They do not see themselves as legitimate or effective in the policy 
arena, hence their passive styles ofparticipation.6s 

64 Interviews with Stacy E. - NGO; Sheldon D. - Community. 
65 Schneider & Ingram (1993), p. 344 
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In the case of Port St. Charles, residents did not represent themselves as having any real influence on 

decisions or actions. In the case of one-NGO member, -EIA was a technical procedure which could not 

address the socio-political problems of development decision-making. 

A defeatist view was taken by at least one member of the NGOs. Policy problems were depicted as being 

centered on peculiar socio-political relations which were outside the influence of an EIA system. Figure 5-7 

shows the five prevailing warrants in arguments. 

So 

Grounds _____________________ .... Condusion 

• Dependence on political 
patronage 

• Fear ofvictimisation 
• Infonnation withheld from 

citizens 
• Decision-making dominated by 

those with economic power 
• Citizens unmotivated to 

participate 

1 
Since 

Warrant 
• Citizens fear victimisation 
• Low self-esteem decreases 

participation 
• Decisions are motivated by 

self-interest 
• Knowledge is power 
• Money is power 

• EIA will be of no effect 

Figure 5-7 Argument Structure in Accounts witb Defeatist Focus 

CitirIms IeIII' political vit:timisIItitm - One NGO member, Stacey, provided evidence of the problem through 

vivid descriptions of a general public living in fear of victimisation as a consequence of speaking out on high 

profile issues . 

... I think that people are very reluctant to go to a public meeting and stand up and voice 
their foars and concerns where they can be identified, which is why I think the 'call-in' 
programme is so popular, you know, so long as you can't recognize their voices, I'm sure 
they-would like to have a handkerchief over the telephone ... getting their opinions is very 
difficult again because of this whole foeling of victimisation, you know and 1 mean 
particularly in the case of the marina - people foel that because ii's Mr. Arthur's area, that 
this is something that he wants, and who are they to say otherwise. 

From Stacey's perspective as a technical person, EIA was a technical solution which cannot address the 

problem "that people flel helpless" and "they flelthatthe agencies within government are also helpless". 

Very similar views were expressed by Community members. 

Knowledge is power - This warrant was used to define the policy problem as withholding information from 

the public. Grant provided descriptions of the society's political environment which is characterised by the 

systematic exclusion of "ordinary people" because of their lack of information He suggested the problem 

was "they are hiding certain things from us." This political problem was not seen as confined to coastal 

zone management but extended to all areas of decision-making on major issues. From this perspective Grant 

used the belief that knowledge is power to support his conclusion that EIA would be unable to address the 

issue of information since he made sense of EIA as a method of technical analysis. 
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Money is power - This belief was used by Community members to frame the policy problem as a lack of 

finance. For example, arguments presented by Simpson and Grant, members of the Community were 

... ··groundedin descriptions of a·decision-makingprocess which is controlled by those with the financial power 

, specifically, white corporate BaIbados. With reference to prevailing decision-making approaches in the 

island's business economic environment, Grant suggested that if "you can't employ nobody, you don't have 

no say". 

They didn't come around and ask like we so. They do this thing because they know they 
are all big shots. Heywoods belongs to BS & T, Government and everything. So once 
Government·approve to these things they ask certain people and hold a meeting in the 
House of Assembly and once Government approve olit well we have to go along with it, 
'cause we can't do no different ... I don't have no problems with that because I agree that 
the broken must stand from among the whole . . That means that the poor man should stand 
from among the rich. They ain't building that for we poor people, they building that for 
the rich millionaires and the tourists. it is alright for the poor ones to get a job 'round 
there working but notfor the raw fishing boat to go up inside there ... 

The belief that money is power was used by some Community members to depict problems of coastal zone 

management decision-making as part of a widersocio-political problems for which solutions may not be 

found in the EIA process itself. 

Low Self Esteem Reduces Padicipation - Some Community members described problems in coastal zone 

management as arising from a lack of motivation among some citizens particularly in fishing villages like 

their own: 

The same set of people from the Community turn up all the time. If you come down there 
and you start asking a question of a certain level the follows would say "man (Stuart) you 
answer" because they still have that negative thing about themselves - low self-esteem -
I'm not sure that tElA] would make any difference ... 

Stuart believed that "psychological damage from slave days" has contributed to this low self-image. The 

belief, low self esteem reduces partiCipation, was used to substantiate the conclusion that the technical nature 

of EIA made it inappropriate as an activity which would make a difference to the decision-making process. 

Decisions are based on technocratic expertise - The arguments of Community members who used this 

warrant conceptualised the problem as being related to opinions of "qualified experts" in decision-making 

and the consequent devaluing of their own "on-hand experience". With reference to the absence of any 

efforts to involve the public in the case of Port St. Charles, Stuart explained. .. "they probably thought that 

well it don't make sense asking local people, because they ain '(going to be able to answer any technical 

questions and I believe that is the way they see it." The belief, decisions are based on technical expertise, 

was used implicitly as a rationale for the conclusion that there would be public exclusion from decision

making given that government officials and developers were interested in technical infonnation and not 

anecdotes. 

Decisions are motivated by self-interests - Some Community members described problems in coastal zone 

management as being related to the tendency for people to get involved in decision-making only when they 

see the potential for personal benefits. Stuart, for example described a number of prominent small business 
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persons and individuals in NGOs who have business interests which stood to benefit from the approval of 

Port St Charles. In addition he alluded to~client-patronrelationships between politicians and the private 

sector~and between -politicians and ordinary citizens within which political support and favours are 

exchanged and helped to sustain the traditional ways of making decisions on public matters. Commenting 

on Port St Charles, Stuart expressed his views this way: 

I wonder if Government really went along with the feasibility study that was ca"ied out. I 
just figure that ... it is the Prime Minister's constituency and he is trying his best to makl! it 
look good - so I figure that he making the best of his parish, you know - I mean it is politics 
involved too ... well I don't know but I would imagine thal- these particular groups oj 
people makl! great inputs in the last election· and therefore it is payback time. That is 
being as honest as possible because it doesn't take two cents to run an election you know 
there is-somebody to help them .~. you know you grease [my] hand this way and I'll grease 
yours the next. 

EIA was portrayed from this perspective as a token gesture of improving decision-making. 

A Storyline 

As a way of making sense of the EIA policy situation, defeatism may be understood in terms of a scarcity of 

collective action against the socio-political power structures which have controlled decision-making 

throughout the island's history. The decision-making structures which have emerged since the island's 

independence are IlUlIked by strong alliances between two major players in the development process. The 

first is a well established alliance between political rulers and a technical elite who provide the technical 

b3ses on which political decisions may be grounded. The second is a well established alliance between 

political rulers and a white elite who provide local investment capital for development projects. Defeatism 

may be understood also in terms of entrenched client-patrod relations within which favours are exchanged 

for the material and social prerequisites for ~ial mobility. According to recent commentaries by Caribbean 

political scientists, in Caribbean societies nearly everyone is dependent on someone else for opportunities 

and growth in their economic, social and political ventures.66 It has been argued that the perception of the 

majority of working class Barbadians that this system works has inhibited class-based collective action 67 

Consequently, the island's skewed socio-economic structures and associated controls of decision-making 

have remained Wlchallenged-by its citizens. These power structures given from a defeatist storyline were 

represented in accoWlts of Port St. Charles as being almost impenetrable. 

The storyline of defeatism, like other storylines, began with vivid descriptions of society living in fear of 

victimisation The following statements expressed the problem: 

... Look, if your annual income is $12,000 a year, yeah, you're going to think short term, 
you can 'tthink about your grandchildren's grandchildren. You got to think about yourself 
until you die, and how you are going to makl! ends meet in your lifotime ... we can't do no 
different '" we would never get out of that psychological damage from slave days .. , you 
don't have no say ... the same set of people from the Community turn up all the time '" we 
are not educated... they are hiding certain things from us ... you have to be very careful, 
especially if they get to find out you likl! one political party ... they'll research you ... people 
feel helpless and they feel the agencies within government are also helpless. 68 

66 See for example; Edie(l994), Ryan (1994), Hintzen (1994). 
67 See for example Barrow (1983). 
68 Interviews with Simpson 0., Stuart T., Grant R. - Community; Heather T. - NGO. 
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The middle of the storyline was marked by an acceptance of the exclusive nature of decision-making in 

fonnal proceedings. The story concluded that the problem was too big. As Stacey summarised, "I just don't 

see that~[EIA1-can work as it-can in bigger countries where you are more anonymous. Its too difficult 

because the public cannot be adequately informed unless people are Willing to stick their necks out. " In their 

storyline, supporters of defeatism, were able to strengthen their perspective by portraying some constituent 

groups as good and others as bad. For example, for some policy actors, government officials were 

considered appropriate Community representatives, while developers were depicted as cunning, and 

politicians as ruthless: 

... 1 was very skeptical of govemflU!nt workers. But lcould tell you we have a crowd 0/ 
people that are there to see for the interests of Barbados and I thank the civil se",ants oj 
this country for not allOWing people just to come because they have money and buy them 
out .. .it come at a tiflU! that no employment was around - timing always tend to be beautiful! 
So it's like the idea was sold that it's more jobs coming for the Community. You go down 
there and see if you see a dozen people working. High tech machines! It start, but you see 
any emploYflU!nt?... you have to be very careful especially if they get to find out that you 
like one political party and then they say you only doing that to destroy them. .. 69 

Unlike the other storylines which appeared in the overall EIA policy discourse, defeatism was a story of

deficiencies in the existing decision-making system and of the fear of challenging existing power structures. 

In this way the defeatist storyline was an acceptance of a dominant technocratic discourse. The proponents 

of defeatism seem to have as their audience, policy-makers whom they saw as politicians, government 

officials and the corporate sector. The primary communicative work of these argwnents was to apportion 

responsibility and/or blame for marginalisation of citizens. The storyline of defeatism drew attention to the 

Community as people without a voice, mere spectators of the decision-making process. 

Discussion 

The aim of this chapter was to identify how people made sense of their experiences with EIA on the basis of 

their contextual knowledge; This analysis was undertaken at a microstructural level by using the basic 

categories of Toulmin's structural model of argwnent. At a macrostructural level it involved making 

linkages between patterns of argwnent and the organisational practices which reinforced particular ways of 

interpreting and understanding coastal issues. 

As summarised in Figure 5-3, argwnents expressed in accounts originated from perspectives of technocracy, 

business, equity and defeatism These four distinguishable perspectives identified in the analysis of accounts 

of Port St Charles were in some respects overlapping. The language used by policy actors in their re

presentation of events relating to Port St Charles served as evidence to show that across constituent groups, 

there were shared understandings of EIA. Those typifying coastal problems as problems from a technocratic 

perspective came from the Review Committee, Project Team and the NGOs. Those who chose to speak and 

write about coastal problems from a business perspective were primarily members of the Project Team. 

Typification of coastal problems from· an equity perspective was evident among all the constituent groups, 

save the Project Team. Simultaneously, policy actors using defeatism as a primary basis for making sense of 

69 Interviews with Simpson 0., Stuart T., Grant R. - Community; Heather T. - NGO. 
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coastal problems were noticeably very prevalent among Community members and, to a lesser extent, the 

NGOs. All four interpretive communities shared a concern with the existing procedures for decision-making 

- on coastal developments and expressed a need for improvements to these practices. However, on another 

level, technocracy, business,. and defeatism appeared. to be virtually incommensurable given the different 

outcomes to which each was associated in the decision-making. The technocrats claimed that strict 

procedures were required to allow EIA to be of effect in environmental management In contrast, the 

business community called for greater flexibility and responsiveness to the needs of investing interests. In 

addition, those using the principles of equity as a basis for their interpretions of the policy situation indicated 

that legal provision for wider public· participation was a major requirement for ensuring better decision 

.. outcomes. Meanwhile, the defeatists claimed EIA would result in business as usual because it could not 

address entrenched undemocratic practices in public decision-making. These differences in 

conceptualisations of the role of EIA may be explained by differences in the resource bases and roles of 

groups of policy actors. 

In conceptualising EIA, policy actors simultaneously defined their own roles in the policy situation. 

Edelman's study of political language as a powerful medium which constructs the relationships between the 

givers and the receivers of public services offers a useful comparison. He argues that public officials "are 

likely to focus on definitions of people and situations that call for the skills and authority they have, rather 

than those others have, for in defining controversial political phenomena, they define their own roles as 

well. ,,70 In accounts of Port St Charles there is evidence of this structuring among all the constituent 

groUpS.71 

In the case of Review Committee members, for example, conceptualisations of coastal EIA as a 

management tool and a technical tool were consistent with how these actors saw their tasks in the process. 

For example, several of these actors in the Review Committee described their tasks in the following ways: 

... planning analysis and planning assessment...the economic. finanCial and institutional 
aspects ... to clearly identify the likely effocts. both positive and negative which might 
emanate from the Marina project. If there were going to be negative. then let's clearly 
and precisely identify the mitigation measures that had to be put in place .... try to get 
down to some extent to the severity or non-severity of the impact in a quantitative 
way ... the use of baseline information .. .Iooking at procedure that were involved in doing 
[the EIA]. making sure that particular kinds of guidelines are folluwed generally in 
terms of the process. 72 

Although the interactive nature of EIA would suggest it is an inherently political phenomenon, the traditional 

instrumental perspective of some-technical experts resulted in apolitical modes of analysis. These technical 

experts recognised the complexity of the issues concerning Port St. Charles and seemingly adopted what 

Fischer describes as a systems analysis approach: "a way of thinking, one that emphasises the technical side 

of problems over their social and political dimensions". 73 This approach was consistent with their own 

training, and in some cases, was in accordance with the legislative and regulatory powers of the 

government's many coastal zone management agencies. 

70 Edelman (1977), p; 11. 
71 Interviews with Earl R, Roland N., Elton L., Ash A., Stan . - Review Committee. 
72 Interviews with Earl R, Roland N., Elton L., Ash A., Stan N., Review Committee. 
73 Fischer (1990), p. 200. 
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Similarly, the business concerns of the developers, one of whom used tenns "entrepreneurs", "wheeler

dealers" to describe the groups, were evident in the conceptualisations of EIA as a management tooC4 

There were also actors from other constituent groups.who chose to make sense of EIA from.a business 

perspective. This approach was consistent with the training and experience of actors, in business 

management and· marketing, both in private and public sector offices. These actors emphasised informal 

negotiation as a central part of any intended EIA system because this, for them, was seen as a way of doing 

business and one of their major resources in decision-making. 

The dominant focus of some actors, who may be described as environmentalists, on the liberating potential 

of EIA was also an expression of their perceptions of themselves as "educators", "watchdogs" as weD as 

creative thinkers about alternative ways of doing things.7S When these environmentalists were in NGOs, 

their acknowledgment of limited financial and human· resources seemed to limit their· ability to influence 

decisions using infonnal means. Perhaps also because of their own training and prior experiences, they 

advocated mandatory use of EIA with broad participation. The imposition of specific regulations was seen 

as one way of ensuring their own involvement in the process. Those environmentalists who were already in 

. government agencies emphasised the need for specific guidelines which would facilitate citizen 

empowerment. 

The Community members who held the dominant view that EIA is symbolic, defined their own role as 

passivists. As discussed earlier in the introduction of the arguments from a defeatist perspective, the 

decision-making power of the residential community came around approximately every five years with 

general elections.76 

An examination of how participants combined their roles and concerns into their arguments about coastal 

EIA drew out the selective nature of understandings. According to Edelman, public policies rest on the 

beliefs of those who make them 77 The use of warranted arguments allows participants to make assumptions 

about what is relevant and what is not. 78 Some aspects of the problem were highlighted and others were 

masked. In addition, the analysis of argument structure underscored the dynamic nature of· roles and 

concerns in as· much as actors, through their arguments, shared interpretive perspectives across constituent 

groups. Therefore, the analysis of argument structure has been successful in uncovering the problematic 

nature of definitions and conceptualisations of coastal EIA. However, the question that arises is this: How 

did these arguments which were used as a resource for producing and communicating meanings and their 

underlying assumptions work in an interactive context to sustain, accept or challenge particular meanings of 

EIA in a Barbadian context? 

74 Interview with Morris I., ProjectTeam 
7S Interviews with Edward D., Heather T., NGOs . 

. 76 Refer to p. 112 for sub-section The Argwnents-oftheDefeatistPerspective. 
77 Edelman (1977), p.12. 
78 Toulmin (1958). 
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Chapter Five provided empirical" evidence of multiple interpretations of EIA as articulated in the accounts of 

policy actors. This current chapter further explores how these multiple meanings and interpretations of EIA 

are played out at the situational level of practice in the specific soci<Kultural context of Barbados. The first 

section of the chapter examines the role of policy myths in communicating, sustaining or challenging 

. prevailing- understandings of EIA in a- Barbadian context .. - The second section explores the politics 

underlying the selective representationsof-EIA in the institutional setting for coastal zone management 

Policy Myths in Accounts 

The persuasive force of arguments in accounts of the Port St Charles case may be linked to the use of policy 

myths. As explained in Chapter Two, myths are not necessarily fictions, but are founded on tradition and 

taken-for-granted knowledge within a society. This tacitly held knowledge allows participants from different 

constituent~oups to share meanings of coastal EIA" policy, propose certain recommendations for policy 

development and take collective actions without necessarily sharing fundamental values and beliefs. By 

obscuring differences in values, beliefs and world views among policy actors, myths provide a way of linking 

emerging issues in coastal zone management to traditional ways of understanding and knowing about the 

workings of the policy process. 

In the context of very skewed relations of power, this means that the appearance of policy myths in the talk of 

policy actors helps to control and sustain those traditionally dominant approaches to decision-making taken 

from technocratic and business perspectives. In examining the accounts given by actors on the basis of their 

own experiences, I uncovered at least four prevalent, interrelated myths which allowed participants across 

constituent groups to make similar sense of events pertaining to Port St Charles. That is to say, they shared. 

similar understandings of EIA, even though they were members of different constituent groups. This was 

largely because of the mythic quality of storylines given in accounts. The myths expressed in policy stories 

may be referred to as the myth of developmentalism, the myth of nationalism, the myth of democracy and the 

myth of powerlessness. These four policy myths appeared in the language as well as in the collective actions of 

policy actors. 

Developmentalism 

The idea of developmentalism is related to an early development theory that it is possible to transform a 

developing society into a developed one. As mentioned in Chapter Three, this myth is of developed societies 

helping to bring about progressive changes to underdeveloped societies by transferring missing ingredients, 

such as, information, capital and technology to their shores. This process is intended to assist the 

underdeveloped nation state in generating greater economic wealth and gradually to be transformed into a 

developed society. The myth was implicitly used in the stories of Port St Charles given from all four 

interPretive perspectives. Examples of the idea of developmentalism are as follows: 



[port St Charles] is a very clear demonstration that there remains in Barbados, several 
opportunities in tourism and other sectors which, provided the correct framework is in place, 
will attract projects which will Significantly boost the economy of this island ... f hope, that in 

. five years time, topDSs here on an afternoon; to see-a flood of lovely motorcars with weI/
dressed people, all employed here, making an excellent living, and going to lovely homes, 
which are built from working on this project .,. one still has to make sure thaI the population 
is able to maintain a particular standard of living ... f feel it going help the whole country and 
f feel il going bring in some American currency ... 1 
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From a technocratic perspective, the idea of development appeared in the story of Port St Charles inextricably 

. linked to the goals of modem planning. Development and environmental planning were discussed as a process 

which required increased procedumlrigour and the scientific analysis of professionals in order to bring about 

better decision outcomes. This particular approach to development and environmental management was 

evident in the central role which the government's Review Committee placed on having systematic multi

agency meetings to deal with the issues of Port St Charles. 

The proponents of a business storyline expressed another version of development as a national goal which was 

made more attainable with greater private-public sector cooperation in investment initiatives. This idea of 

development was evident not only in verbal accounts, but also in a series of newspaper articles based on 

infonnation from or written by the developers of Port St Charles.2 The heavy marketing of the economic 

benefits of the project sought to persuade politicians and the wider public of the need for the Port St Charles 

Development as an enterprise from which the island's economic development would be advanced. A sample of 

these articles is shown in Figure 6-1. 

The proponents of equity spoke of the idea of development as a common responsibility for all citizens. Their 

focus was on the need for government or non-governmental initiatives to ensure wider participation and 

accountability for decisions and actions taken in the name of society's progress. This Wlderstanding of EIA as a 

mechanism to foster greater accountability was given support by actual efforts by NGOs to monitor the public 

views on Port St Charles. According to one NGO member, public concerns were followed up by calls to 

influential persons in the society. Through these infonnal means, the NGOs sought to influence decision 

outcomes pertaining to Port St Charles. This approach was seen as effective in the absence of explicit 

provisions for public involvement in decision-making for coastal management. However, none of the NGOs 

used public fora, such as community meetings or the print and broadcast media, to re-present what they 

articulated as a fundamental public responsibility to a development process. This brings into question the 

motivation for NGO initiatives in the context of considerable suspicion by other policy actors that NGOs are 

. representatives of special class interests.3 

Arthur (1996); Williams (1996); Interview with Ash A: -Review Committee; Simpson O. - Community 
2 See for example Herbert (1996). 
3 Interviews with Earl E., Roland N., & Elton L. - Review Committee; Grant R & Stuart T. - Community 
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From the defeatist viewpoint, the idea of development was seen as a process of national economic growth 

which was the responsibility of a ruling party and a corporate sector. This perspective was evident in 

·-discussions of~role of Port St Charles as an unquestionable source of employment opportunities and 

foreign exchange. There was no perceived substantive role for ordinary citizens in this process because of 

their lack of money, education and knowledge. 

The mythic quality of developmentalism from the technocratic viewpoint is the underlying belief that the 

technical and procedural actions of professionals are in the best interest of the advancement of the whole 

society. Similarly, the mythic quality of developmentalism from the business perspective is the central 

asswnption that the economic investment activity ora few individuals is essential, and will result in economic 

benefits for a wider popuJation. Within a framework of equity, the mythic quality of developmentalism stems 

from a belief that public involvement equates to fairer and more democratic decision outcomes. This belief 

conceals the complexity surrounding access to, and representation for, a wide range of publics in fonnal 

decision proceedings. The mythic quality of developmentalism from a defeatist viewpoint is that the 

investment efforts of the island's small White business sector will result in trickle down economic benefits for 

the Black majority. 

The use of the ambiguous concept of developmentalism made it easier for lay-citizens to identify with the 

actions and decisions of the technical professionals and developers. The contribution of the myth of 

developmentalism to the sustainment of traditional modes of understanding policy problems is evident in the 

lack of any organised objection to the high priority given to economic growth and technical analyses in the case 

of Port St Charles. This approach was clearly an unbaJanced representation of issues. Only a few notable 

articles questioned the undemocratic process and potential inequity in the distribution of benefits resulting from 

the Port St Charles development 4 

However, . this apparent acceptance of traditional public decision-making procedures dominated by civil 

servants, politicians and developers, may be interpreted in at least two ways. One, a lack of organised 

resistance to the traditional process may be seen as tantamount to a citizen withdrawal from the policy process. 

Two, it may be perceived as a form of radical action by Iay-citizens aimed at disempowering the traditional 

holders of influence. However, in the context of an entrenched patronage system, the action is more likely to 

be one of compliance born of fear of reprisals. On the basis of those articulated interpretations in policy actors 

accounts, the defeatist perspective would seem to represent the latter position. 

From an argumentative perspective, the use of developmentalism in· stories of Port St Charles concealed the 

contradictions which existed between technocratic control over decision-making and the principle of greater 

public responsibility for decisions about their common future. This principle of shared public responsibility 

for public decisions is a part of the philosophical spirit of EIA in several developed countries. The 

contradiction arises because strict technocratic interpretations are concerned more with obtaining new 

information to plug into an analytic process, and less with public accountability and involvement in decision

making. In contrast,-the use of developmentalism from an equity perspective promotes increasing public 

responsibility and reduced bureaucracy and corporate controls in the decision-making process. 

4 See for example Holder (1995); Parris (1996). 
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Additionally, the myth of developmentalism allowed the goal of economic development to be the primary focus 

of the technocratic and 'business perspectives byobscuringthe.differences in the consequences which would 

arise from these two interpretive schemes. Those using a framework of technocracy to chart the path of social 

and economic progress in Barllados were concerned with increasing technocratic control in order to ensure that 

long-tenn perspectives were taken in public decision-making. In contrast. those using a business perspective, 

were framing issues in such a way as to encourage the development of a more flexible system. The objective 

was to help investors to realise economic gains in the short-term. 

. The different interpretations of EIA which existed in accounts of the Port St Charles case were blurred by the 

ambiguous nature of the idea of development This ambiguity allowed persons from different constituent 

groups to unite themselves around a commitment to the idea of social advancement without exploring the 

differences of their individual and group expectations. The choices and decisions taken in the fonnal 

proceedings for assessment of project impacts were consistent with the notion of development as a technical 

matter. This meant that no consideration was given to public participation as a component of the Project 

Team's technical studies. At the level of the Project Team's technical studies, very limited efforts were made 

to include the interests of a wider population. The result was that through the argumentation that evoked the 

political realities for the main policy actors, the stronger, more established technocratic and business voices 

were sustained as bases for giving meaning to EIA 

Nationalism 

Nationalism, the idea of creating a national identity, has been central in the political movements which led to 

the attainment of Barbados' independence. The myth is of citizens building together an image of themselves as 

a nation. Images of nationalism were invoked by those who understood coastal EIA from within storylines of 

all four interpretive perspectives: 

... because ultimately all of us (teclmocrats) live here. I think thatfor the most part there is a 
strong interest in seeing the best done for Barbados ... a concept of something that you think 
would be both good for Barbados as a country and at the same time, it would be good for 
us as a business proposition ... The object of doing this is to help Barbados primarily ... we 
are all patriotic Barbadians '" it is totally owned by Barbadians. This cake is going to be 
shared by Barbadians primarily... Port St. Charles signals the kind of long-term 
commitment that reaffirms confidence in our future as a nat/on ... who got the money spend 
it in Barbados 'cause they spend it for their own help to get some things, but it is also to 
help the island and to help somebody ... j 

In an argumentation process, the myth of nationalism allowed participants across constituent groups to unite 

behind the principle of having an EIA policy, for the good of country. Nationalism seIVed as a motivating 

reason for taking and accepting certain actions and decisions on issues in the policy process. For example, the 

decision by the governments' Review Committee to set up a reseIVe fund to maintain the flow of sand in the 

Port St Charles area should the developers fail to do so, was represented in a technocratic storyline as an action 

taken in the interest of a national good. Also, the publicly-made statements of the Prime Minister, who was 

also Minister of Planning, and of Mr. C. O. Williams, one of the developers, specifically drew attention to 

S Interviews with Ash A - Review Committee; Morris I. - Project Team; Williams (1996); Arthur 1996; 
Simpson O. - Community. 
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public-private cooperation as a means for ensuring the success of Port St Charles. This cooperation was 

explicitly expressed as an arrangement which would be for the good of the nation. The developers' decision to 

finance archaeological investigations on the site .also appeared to be an effort to convince others of the priority 

being given to national heritage by a business community. 

As was the case with the myth of developmentalism, the myth of nationalism drew attention away from 

seemingly selfish or self-serving decisions on the part of individual constituent groups, towards actions being 

taken for a common good. At a time when many citizens needed to be reassured of the potential for the island 

to recover from its economic crisis, a focus on nation building and nationalism was politic. Subsequently, the 

Prime Minister's and developers' statements made at the ground breaking ceremony for Port St Charles, was 

followed by a series of newspaper articles centred on the positive contribution of the project to unemployment 

and to foreign exchange. This economic focus is captured in Figure 6-1 which was referred to earlier. 

Economic rnctors overshadowed the spomdic protests by concerned citizens, against a perceived loss of a 

beach, and deterioration in the aesthetic value of the proposed project site.6 

There was a certain acceptance of entrenched business perspectives of the policy situation. Meanwhile, those 

using the principles of equity did not gather enough support to challenge these ways of understanding EIA 

This was evident in their f3ilure as advocates of equity to ensure that social issues and public interests were 

followed through and incorporated in fonnal proceedings, even if only to a fraction of the extent to which bio

physical matters were dealt with. 7 

Democracy 

The myth of democmcy promotes the idea that all citizens have equal representation or the opportunity for 

representation in decision-making op public matters. This myth was used primarily by those actors making 

sense of EIA on the basis of the principles of equity, in their efforts to convince others of the rationale of 

involving a wider cross section of citizens in decision-making. The proponents of equity came from all four 

constituent groups in the policy process. The democratic myth dates back to the introduction of party politics to 

the cowrtry as part of the reform measures arising from riots occurring throughout the Caribbean in the 1930s. 

With the advent of party politics came the assumption that the interests of a wide citizenry would be . 

represented. However, in practice the activities of political parties are regarded by some as noticeably 

undemocmtic. Dw1can observes that the policies of the two dominant political parties in Barbados arise from 

very narrow consultation fom and are designed by a very small select group of individuals within the party.8 In 

accounts, examples of the myth are as follows: 

... so we have to debate [development] as a people, as custodians of what our children are 
going to inherit ... it will happen ifwe really want it done, because there are elected people 
out there .. , I think that in terms of making sure that stakeholders foel that something is theirs 
- take ownership of things as well- you have to give them the opportunity to claim it ... 9 

6 Personal monitoring of major radio call-in programmes. 
7 Executive members of the NGOs in their accounts stated that influential contacts were their preferred 

choice of-communication in the decision-making process. 
8 Duncan (1994), p.88-89. 
9 Interviews with Dr. Colin Hudson, Heather T. - NGO; Ash A. - Review Committee. 
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In contrast to these oral expressions of concern with democmcy, it is noted that fonnal proceedings in the 

assessment of the impacts of Port St. Charles did not involve anyone outside of the government officials and 

.. the developers; . From an·· argwnentative. perspective, the myth of democmcy obscured the technical and 

scientific approaches inherent in technocmtic perspectives of a policy situation. Similarly, the myth of 

democmcy strengthened the principles of equity as a framework for giving meaning to EIA by overlooking the 

tendency for NGOs to be concerned with the specialist interests of a middle class community. The significance 

of this observation rests in a recognition that while the developers are clearly associated with particular class 

interests, NGOs rellresent themselves as speaking for a general public even though there is a political reality 

. that its members and the interests that NGOs serve may be considered predominantly middle class.IO 

Therefore there were different versions of the idea of democmcy circulating among participants. However, the 

ambiguity of this symbol of direct representation allowed participants who stood to benefit from changes in the 

coasta1 zone management system in different ways to unite behind calls for increased consultation and wider 

participation in the use of formal coastal EIA Within each of the constituent groups, policy actors using the 

principles of equity had their own set of assumptions, values beliefs, and interests in wider participation for 

their own purposes. The policy aaors on-the Review Committee wanted more information, the Project Team 

primarily wanted more opportunities to state their own case, and several NGO members desired greater 

responsibility to rest with a wide citizenry. In concealing the ambiguities in the expectations of policy actors, 

the myth of democracy helped both established and emerging approaches to EIA to appear as legitimate ways 

of addressing the issues of fairness and wide representation in the decision-making process. Consequently, the 

idea of democmcy in accounts helped reinforce technocratic inteIpretations, which bad the advantage of being 

well established in practice. 

Powerles8ness 

The idea of powerlessness in participants' accoWlts revolved aroWld the widely held belief that citizens were 

wtable to fundamentally influence decision-making at a political level. The myth was of participants who, 

because of a lack of money, or knowledge, or authority, were relegated to the periphery of political decision

making. The myth was invoked mainly by those using a discourse of defeatism and, to a lesser extent, by some 

arguing from a technocratiCllragmatist perspective. The myth of powerlessness was expressed as a political 

reality for the majority of Community members in descriptions given from a defeatist perspective, as discussed 

in Chapter Five. 

The myth of powerlessness is rooted in the traditional power relations of a former slave-plantation society. 

With the rigid class and race divisions of the slave plantation society, an individual's influence on public 

decision-making rested with his or her colour and the ownership of property including land and slaves. In the 

context of a post independence era, policy aaors in their accounts offered images of powerlessness which 

related to strong alliances between the corporate sector and successive ruling parties of government, and the 

inability of ordinary citizens with limited resources to penetrate these pillars of authority. To some extent, 

government's technical officials were also portrayed as being helpless in making any meaningful change to 

traditional decision-making. In this case,. decision-making was re-presented as the domain of political leaders 

in conjWlction with a powerful business sector. I I 

10 Oderson (1992). 
II Interview with Stacy E. - NGO 
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Those making sense of EIA from a defeatist perspective perceived powerlessness in tenns of an inability to 

influence both formal and informal proceedings. Simultaneously, those using a technocratic-pragmatist 

... -.- perspective to understand the decision-making process used the myth of powerlessness to emphasise their 

inability to penetrate the informal mechanisms used to reach decisions at a political level. The myth det:rncts 

from the level of influence which technocrats have on politicians as they seek to justify their decisions and 

actions on the basis of technical analysis. The myth of powerlessness also ignored the potential power of the 

masses to topple governments and influence political directions when there is mass action as is the case in 

general elections. In the context of Barbados, this power of the people at election time does not point to any 

fundamental change in the circumStances of the people because the two dominant political parties are not 

radically different in their perspectives and approaches. However, events such as genernl elections do· point to 

the potential for significant administrative change where mass action is mobilised around a common cause. It 

is noteworthy that the failure of lay-citizens to be influential in public decision-making is likely to be strongly 

related to experiences of socialisation which do not foster organised public protest: actions. It would appear that 

established client-patron relations between political leaders and different groups within the society are a form of 

divide and rule which deters class unity and, by extension, deters organised challenges to traditional power 

structures.12 

In the defeatist storyline in which the myth of powerlessness was evoked, the idea of powerlessness fostered 

inaction among lay-citizens. This inaction must: be understood in the context of the well-entrenched system of 

patronage which is believed by many to be a necessity, if any ftmdamental social or economic advancement is 

to be achieved on a personal level. As a result, no actions were taken to distwb this reciprocally beneficial 

relationship between key groups in society. In addition, a failure to oppose the closed proceedings for Port St 

Charles may be explained partly by the perception of EIA as a strictly technical tool which did not allow for 

intervention by lay-citizens. Nearly all that was known about EIA among community members came from 

secondary sources, such as newspapers and radio. The language used to develop the political realities of key 

policy actors re-presented EIA as a purely technical and scientific management tool. There was no exposure to 

alternative understandings of EIA outside of a strictly technical mode. 

Among those officials using technocracy as a means of making sense of EIA issues, a perception of 

powerlesSness in the political arena led to the increased exelCise of power in those areas of decision-making 

over which they had extensive authority and control. Specifically, their own power base related to the technical 

and procedural aspects of the decision-making process for Port St Charles. However, peICeptions of 

powerlessness among government's technical officials perpetuated acceptance of those development strategies, 

introduced by successive governments, and supported by a corporate sector without critical consideration of 

their -C(msequences. Alternative forms of development to the extensive residential marina which comprised 

Port St. Charles were therefore not part of formal discussions. A pragmatic approach aimed at mitigating 

anticipated negative impacts was adopted, even though a fundamental principle of EIA, as originally conceived, 

is concerned with exploring alternative options to proposed developments. 

12 See for example Barrow (1983). 
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The communication of policy meanings through language cannot be separated from communication through 

acts. The mythic qualities of the four distinguishable storylines which represented policy arguments can be 

directly related to the key actions or inactions in the Port St Charles decision-making process. Therefore, it is 

reasoable to conclude that this conscious or unconscious use of policy myths in the arguments of those involved 

in the use of EIA was motivated by particular objectives. 

Strategic and Tactical Objectives 

This study began on the premise that EIA is operationalised through language. It was argued that, in order to 

achieve desired outcomes, policy actors frequently have to. create and communicate particular meanings of 

EIA on the basis of their contextual knowledge. On this basis, it was assumed that policy talk was a 

powerful organising activity, and not a neutral medium which reflected the meaning of events. It was argued 

that, in their interactions, those involved in EIA choose to use language to represent their political realities 

and to reflect the meaning that they as individuals, or groups of individuals, choose to ascribe to EIA, given 

their positions at a particular time. 

The context within which EIA is made meaningful is broad. This context simultaneously involves socio

political, organisationaiand interactional processes. In other words, EIA is historically, structurally and 

situationally defined. The challenge facing current models of EIA is the development of a framework for 

grasping an understanding of the politics underpinning particular representations of EIA as they are played 

out at the situational level of practice. This is important because an improved understanding of the form and 

nature of EIA implementation must allow decision-makers to anticipate the political consequences of their 

decisions and actions. 

From an argumentative perspective, an analysis of policy talk and text in the case of Port St. Charles 

highlights the role of policy argument as a political activity intended to achieve particular ends. In this vein, 

the talk of policy actors may be described as strategically crafted argument intended to give power to the 

larger narratives of which they are a part, create open meanings subject to diverse interpretation, persuade 

specific audiences, and define the relationship between planning officials and other stakeholders in the 

decision-making process. Throgmorton draws similar conclusions in his assessment of the role of survey 

research in planning and policy analysis. 13 

The arguments, discussions and negotiations occurring in the decision-making for Port St. Charles may 

therefore be·seenas political productions aimed at influencing opinions, decisions and actions in the final 

outcome for the Port St. Charles application in the short term, and at influencing the direction of institutional 

strengthening in the long term. The resulting overall account of EIA in the case of Port St Charles may best 

be understood as a contest between two traditional approaches to decision-making for dominance in the 

interpretation of EIA outcomes. Technocratic-pragmatism and business were the two dominant textual 

13 Throgmorton (1993), p. 133. 
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communities within which actors interpreted and reinterpreted the events of Port St. Charles as they 

unfolded. Two subsidiruy textual communities, pivoting on the principles of defeatism and equity, did not 

appear as strong bases for the fonnation of .decisions and actions in the EIA policy process. Figure 6-2 

provides a summary of the prevailing interpretive communities drawn upon in accounts, and the desired 

tactical and strategic outcomes for Port St. Charles 

Business Managing bureaucracy- Flexibility 
Justifying project development 

Equity environmentalism None Legal for 
consultation 

Defeatism Apportioning responsibility None Change to existing 
system. 

Figure 6-1 Selected Representations or Coastal EIAandDesired Outcomes 

and instituti,onal strengthening. The strategic and tactical aspects of the four identifiable perspectives used in 

policy argwnentsare noticeable in the interrelationship between what was communicated in language and 

what was communicated in decision-making choices and actions. 

In terms of the tactical objectives of policy actors, these appeared in those perspectives grounded in the 

principles of technocratic-pragmatism and business. The advocates of technocratic-pragmatism and business 

sought to channel opinions, decisions and actions in the Port St Charles application process towards a 

refusal and an approval, respectively. 

First, those using technocratic-pragmatism as an interpretive frame to give meaning to EIA were influenced 

- - by their perceptions of a need to counter powerful, informal decision-making proceedings driven by well

established public-private sector alliances. In the face of this challenge with a distinct bias towards the 

economic and political considerations of decision-making, the technocratic-Pl3gmatists applied strict 

scientific analyses to the Port St. Charles project proposal. Many of the proponents of technOCl3tic

pl3gmatism were on the government's Review Committee. These technOCl3ts consolidated their expertise 

on the basis of the skills, resources and -legislative power which they bad at their disposal. This was their 

primruy opportunity to bring some balance to the economic considel3tions of the decision-makers. 

Consequently, very detailed and strict impact assessments of the marine environment, geomorphological 

conditions and drainage situation were demanded of the developers Project Team. Social analyses, which 

was not an area of expertise for the team, was not anleotly pursued in the same way. In the absence of 

formal guidelines, the responsibility of informing or involving the public was represented as the domain of 

the media, and that of the consultants on the Project Team as part of their social analyses. 14 

14 Interviews with Stan N., Harry C., Earl R., and Sam A. - Review Committee. 
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The purpose of the technocratic-pragmatic arguments was to influence the decision-makers to take decisions 

and actions which take full consideration ofbio-physical factors in the case of Port St. Charles. In so doing, 

some members of the Review Committee argued that the extensive costs of the project would become 

evident and the resulting decision using EIA would more than likely be one of a refusal. I S These arguments 

were supported by actions. Specifically, the Review Committee recommended a refusal of the development 

in the first instance. This rejection was subsequently reversed with the Minister's decision to approve the 

project by a long and very detailed list of conditions of development which were to be satisfied by the 

developers for the entire life of the residential marina project. 

Those using business as an interpretive frame to give meaning to EIA were influenced by perceptions of the 

government's technical professionals as anti-development powers in the decision-making process. In an 

effort to circumvent this hurdle in the decision-making process, proponents of business placed greater 

emphasis on their influential political and media contexts to direct the decision for Port St. Charles in their 

favour. In addition, once their overseas consultants had failed to win favour with the Review Committee, 

they hired a team of local and regional consultants who had established sound professional relationships with 

the technical experts on 1he Review Committee. This was obviously a tactical manoeuvre. The actions of the 

proponents of business were very much consistent with the arguments they advanced in the accounts of their 

experiences. The purpose of the business arguments was to influence the decision-makers to form their 

decisions on the basis of the financial contribution of Port St Charles to the country's economic growth. To 

this end, developers took every public opportunity to give estimates about potential job creation and 

genemtion of foreign exchange. These figures interestingly varied on different occasions.16 In the context of 

the island's severe unemployment and economic conditions, these claims and the principles which they 

espoused went unchallenged for the most partl7 The business advocates directed their arguments, opinions, 

decisions and actions towards an approval of the Port St Charles development. 

From an argumentative viewpoint the conditional approval of Port St. Charles was a victory for both 

technocmtic -pragmatism and business interpretations of EIA. This dual win was aptly underscored by the 

Prime Minister in his remarks at the ground breaking ceremony for Port St. Charles: 

This project as I said earlier involves great risk, and whenever there are risks taken by 
entrepreneurs in this country, concern is always expressed. I am confident the necessary 
environmental safeguards are being taken, and the very and various stringent conditions 
laid down by the Town Planning Department to protect the environment in this area, will 
be assiduously followed in ensuring that this project is not only an economic and financial, 
but equally an environmental success. 18 

In terms of the strategic use· of language, the proponents of each . storyline used their language to highlight 

some issues and obscure others in order to influence future discussions on the use of EIA as part of 

institutional strengthening measures in coastal zone management The language used by policy actors was 

IS Interviews with Elton T., Stan C., Earl R - Review Committee. 
16 See for example Williams (1996); Herbert (1996). 
17 . Holder (1996) and Parris (1996) offer interesting counters to the business perspective of PortSt Charles 

mainly grounded in the principles of social equity. 
18 Arthur (1996). 
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an integrnl aspect of events and role-perceptions. These elements mutually detennined one another's 

meanings and shaped the political realities of individuals. 

First, as swnmarised in Figure 6-2, the supporters of technocracy sought to acquire greater technical and 

regulatory control over decision-making proceedings, by seeking strict legislative, regulatory and procedural 

measures in the formal use of EIA. This motive was expressed in the way in which EIA was discussed 

almost solely as a technical tool. By using technical language such as mitigation measures, and marine 

habitats, technical experts communicated with a scientific community which potentially excluded several 

-lay-citizens from-discussionS. Partly as a result of this, few lay-citizensused informal means to comment on 

the assessment process for Port St Charles. There were, however, -some comments on radio call-in 

programs with respect to the expected economic benefits of the Project. In the patterns of arguments 

expressed within a framework of technocratic-pragmatism, the philosophical role of a technical elite in 

detennining a path for social progress was reinforced. The role of public involvement in the provision of 

additional information was presented ambiguously alongside discussions of public responsibility in the 

assessment process. This meant the idea of public participation was open for multiple interpretations. 

The talk of those policy actors supporting technocratic-pragmatism shaped the role of other stakeholders as 

that of recipients of government services, thereby strengthening the paternalistic role of government 

planners. Warranted arguments based on principles such as technocrats must safeguard citizens, legislation 

is essential, decision-making must be effiCient, formed the basis of selective representation of EIA as a 

technocratic tool. These policy arguments were influential in further discussions on institutional 

strengthening. This was evident in subsequent discussions with respect to the terms of reference for the 

introduction of EIAI9. Discussions centred largely on the need to upgrade the guidelines, regulations and 

procedures which are the bases for the work of technical agencies.2O 

Second, the advocates of business sought- to convince others of the importance of opportunities for cross

examination in order to satisfy the expectations of EIA users in an improved system. Those making sense of 

EIA within a business framework developed their political realities by discussing EIA on the basis of 

principles such as development is essential and cooperation is imperative. The strategic focus of the 

developer-public was on facilitating investor activity. This outlook was significant in the context of an Inter

American Development Bank (IADB) programme aimed at streamlining the process of government approval 

of investment applications. It was also a highly publicised goal of the then government to create an 

atmosphere conducive to business. Those understanding EIA within a framework of business therefore 

communicated through their language and actions a need for flexibility in the use of formal EIA provisions. 

Those using defeatism as a way of making sense of EIA appeared to have as their-strategic goal a call for 

change in the current decision-making system. The defeatists conveyed their message by drawing attention 

to the marginalised role of lay-citizens in public decision-making and the overwhelming power of political

business alliances. Their language and inaction gave power to those calls expressed in the media for greater 

19 John Willms; Project Director, Environmental Management-and Land Use Planning for Sustainable 
Development Project - Personal Communication (1997). 

20 Ibid. 
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political accountability and transparency in public decision-makinil
. However, the voices of the defeatists 

were not heard in fonnal proceedings. They were officially excluded. The effectiveness of the defeatist 

-" approach in contesting dominant meanings of EIA were limited because this viewpoint failed to offer 

feasible alternatives. 

Finally, the proponents of equity sought wider participation in decision-making by supporting the 

introduction of explicit" legislation which was seen as one way of securing adherence to provisions for public 

involvement in development decisions. Discussion of EIA in terms of direct participation and fairness to all 

citizens channelled understandings of EIA towards being a strategy for· increasing NGO and public 

involvement. Although this was consistent with international calls for greater transparency in development 

decision-making, the principles of equity were not fully effective in contesting dominant interpretations of 

EIA. This ineffectiveness may be explained by at least two reasons. The first is that the main proponents of 

equity, the NGO members, were excluded from fonnal decision-making proceedings. The second is that the 

activities of NGOs in BaIbados have remained weak and sporadic. The most consistently active group has 

been the Barbados National Trust on a national level. Few, if any, of the community-based organisations are 

known to have environmental protection as their primary mandate. Consequently there were no significant 

efforts to incorporate the views of stakeholders in decision-making apart from those of the developers and 

the government officials. 

Relations or Power 

The persuasive force of policy argwnents was directly linked to relations of power in the society. A 

dominant technocratic perspective was a direct consequence of the political reality that the government's 

Review Committee had considerable control over decision-making procedures for Port St. Charles, by virtue 

of their legislative power. Given the historical influence of technical specialists in shaping policies 

concerning coastal zone management, the practices espoused by the professionals on the Review Committee 

would be given due respect by policy-makers. Technocratic-pragmatism in the decision-making process had 

the advantage of being well institutionalised. The fundamental role of technocratic practices in 

environmental policy is highlighted by Majone in his observation that "because uncertainty is so pervasive 

in policy-making. the values of administrators and experts inevitably count a great deal. ,.12 This was 

indeed the case for Port St. Charles, since the fonnal decision-making process was more or less determined 

by the technical agencies of government. 

Through their language and the way they chose to conduct the EIA process, the technocrats who dominated 

government's Review Committee placed other stakeholders in a secondary role to themselves. The 

government's Review Committee, without any form of consultation with-other stakeholders or interested 

parties, determined that EIA was appropriate, what issues were important, what should be included in the 

terms of reference, the scope of the technical studies, and that the assessment process would be a matter for 

the developers and the government's technical experts. This approach allowed virtually the same level of 

control and authority as would have obtained in the absence of the EIA process. Maintaining control over 

the decision-making process was a practical tactic designed to ensure that the bio-physical environment was 

given due consideration in the assessment of issues surrounding the Port St. Charles development. 

21 Holder (1995); Parris (1996). 
22 Majone (1989), p.26. 
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From a technocratic standpoint, the omission of lay-citizens made sense in two ways. One, the complex 

-- political and parochial interests of lay-citizens can complicate and extend the process both in time and costs. 

For those participants supporting public participation from a technocratic-pragmatist standpoint, public 

involvement required strict procedural controls. Therefore, public participation would be premature at the 

time of Port St. Charles Project. Two, the public elected the government to serve them. From a strict 

technocratic-pragmatist standpoint, by implementing stated government policies, the public was being 

served. Direct public participation was therefore an exercise in redundancy. The arguments and actions of 

those using the principle of technocracy to give meaning to EIAwere motivated by a need to preserve their 

own authority in the process. 

From their position of'authority,the technocrats on the Review Committee neglected to invite NGOs to the 

fonnal decision-making proceedings. It was done, seemingly, in accordance with a viewpoint widely held 

within government agencies that NGOs are activist groups with specific political agendas and with specific 

class interests.23 Some Community members also shared this view. These perceptions of interest groups are 

consistent with those held by others in developed countries.· As Hyman and Stiffel observed, "when interest 

groups dominate public decision-making the interests of the silent majority and the silent minorities are left 

unrepresented,,24 The proponents of technocracy, however, did not have any significant influence over the 

actions of developers outside of formal proceedings. 

The influence of the corporate sector on economic development strategies and policy was widely 

acknowledged. The business Community and its investment potential are fundamental bases for the 

governments' chosen development strategies. This gave the business Community a strong negotiating power 

in public policy. By virtue of their historical political influence, the developers using a dominant discourse 

of business were able to exert considerable influence on the decisions and actions of elected decision

makers?S For example, the developers succeeded in having their proposal included as a manifesto promise 

as part of the wider policies and projects of the Barbados Labour Party. The developers were also seemingly 

the influential force which led to the Prime Minister and Minster of Planning convening and personally 

chairing a final meeting prior to issuing a decision The Prime Minister's publicly articulated interpretations 

of decision-making issues have had a distinctly economic flavour, making him an ally in the attainment of 

the strategic objectives of those proponents of an interpretive framework of business.26 The final meeting 

called by the Prime Minister comprised the full team of consultants and developers of Port St Charles and 

only the Chief Town Planner from the government's Review Committee. Those using the principles of 

business to give meaning to EIA were therefore motivated by a need to justify their project as well as to 

-circumvent the perceived hUrdles in the bureaucratic process. 

A storyline of equity was relegated to a subsidiary position easily in the absence of any established history of 

organisational practices defined in terms of the moral principle of equity. Major calls for wider citizen 

-representation in decision-making have emerged only sporadically since the late 1980s and often in reaction 

23 See for example, Oderson (1992). 
24 Hyman and Stiffel, (1988) p.44. 
2S See for example Williams (1988) and Renard (1988). 
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to a development decision. The main supporters of equity as an interpretive framework came from among 

the NGOs. Some commentators have suggested that these groups have limited effect on decision-making for 

at leastthree·reasons?7 ·One, NGOs are cautious abouLspeaking out against government decisions because 

these groups depend in part on financial support from government grants. Two, a number of professional 

NGO members from the private sector depend on large government projects for their employment. Three, 

NGO members who are full-time employees of the government, are constrained, by the terms of their 

substantive employment in expressing their views publicly. Nonetheless, the proponents of equity offered 

some challenge, albeit minor, to dominant technocratic- and business-related meanings of EIA, as they tried 

to legitimise their own role in the policy process. 

The other subsidiary interpretive Community of defeatism was largely a consequence of perceptions held by 

the public majority of themselves as receivers and-followers in the system. Fonner Prime Minister of 

Jamaica, the late Michael Manley describes this lack of participation and mobilization of the majority of 

citizens in the political systems of many of the recently independent Caribbean nation states as follows: 

In populist politics the moon is promised by the politicians, and democracy consists of 
making a choice between competing sets of promises which are dangled temptingly every 
four or five years ... In the end, therefore, the act of political choice involves, say, the 
casting of a vote which is not a commitment of the self to an activity. Instead, it is an act 
which expresses the expectation of a benefit, which will somehow come in spite of oneself 
through the effort of a faceless authority known as the government 28 

In light of these political experiences a defeatist storyline gave further authority to the traditionally dominant 

technocratic and business principles in decision-making. 

In each storyline there were policy myths which actors used to generalise the stories and obscure differences 

in expectations and consequences for different constituent groups. In each storyline actors painted images of 

heroes and villains to gather support from constituent groups for their chosen way of understanding EIA. 

Language was being used strategically to influence future discussion on EIA policy development and 

institutional strengthening; The ambiguity in language allowed shared understandings and support where a 

focus on interests and opinions alone would have created divisions. In other words the use of storylines and 

policy myths allowed participants operating from different standpoints to gather support for their 

recommendations. Stone argues that the power of symbols in language is not that there is an overall force 

coordinating individual decisions, but that they allow us to read ourselves into the policy process and 

collective actions.29 In the case of Port St Charles, there was much evidence indicating the meanings 

assigned to EIA were consistent with how individuals saw their own roles, and those of others in an overall 

policy situation. 

26 Arthur (1996). 
27 See for example Oderson (1992). 
28 Manley (1987), P 268-269. 
29 Stone (1988), p.21. 
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Discussion 

The storylines in accounts of the Port St Charles case· cut across the boundaries of constituent groups as 

participants shared accepted and emerging ways of making sense of the policy situation, in some cases, 

according to the conventions of certain disciplines. The ambiguity attending many ideas underlying 

storylines allowed participants to use different voices to convey specific messages to particular audiences. 

This chapter revealed that policy myths in accounts pivoted on ambiguous concepts which worked mostly in 

favour of those well-established ways of knowing and understanding coasta1 management issues. On the 

basis of the asswnption talking is acting, the persuasive and constitutive force of these storylines in 

. influencing the actions·in the case of Port StCharles may be summarised on three interrelated levels. 

On a structural level, the technocratic-pragmatist meanings of EIA reinforced a science-based approach to 

the development of policy in coasta1 zone manag~ment. In addition, it reinforced the role of government as .. -

provider rather than enabler through a traditional paternalistic approach to planning administration To some 

extent, a dominant technocratic standpoint was reinforced by an equally powerful business perspective 

which sought a cooperative existence with it. This was because of their common focus on the central role of 

professionals. The equity storyline, particularly when underpinned by the idea of empowerment, posed a 

potential threat for the dominant storyline. However, this storyline was used mainly by the NGO members 

and· was given limited public hearing. Likewise, the defeatist storyline offered no alternative to the 

technocratic standpoint 

On an organisational level a dominant technocratic-pragmatist standpoint focused on the technical and 

procedural aspects of EIA. Consequently, the public participation was considered primarily in terms of 

additional information provision which would improve the quality of analysis. Gathering such information 

on public issues in the absence of specific guidelines apparently was not a feasible consideration for the 

Review Committee. Therefore, the technocratic-pragmatist meanings of EIA more or less sustained the 

traditional closed decision-making practices. Business interpretations of EIA supported the procedural focus 

of technocratic governance, but challenged the methods by advocating a more negotiative style of decision

making. Again, the storyline of equity, underpinned by the idea of empowerment, offered an alternative 

perspective to deciding on issues of common concem However, this storyline did not enter the public area . 

at the organisational level. The storyline of defeatism, by virtue of its failure to offer alternatives, accepted 

and empowered the technocratic and business storylines. 

On an interactional level, a dominant technocratic storyline created images of its users as scientists, technical 

experts and professionals. By using technical language and engaging an apolitical tone, the users of this 

interpretive framework called into being a scientific Community.1b.is allowed professionals within the 

constituent groups to communicate while excluding lay-persons from those communications. At the same 

time, the democratic tone of some argwnents with the technocratic storyline allowed communication on non

technical matters. This tension was manifested within other constituent groups as frustration with 

government officials, on the one hand and coexisting with confidence in their willingness to represent 

'ordinary' citizens, on the other hand. Similarly, the dominant business storyline framed those who 

subscribed to it as entrepreneurs and called into being a business Community. The use of business concepts 

to interpret EIA facilitate communication among the business folk while potentially excluding others from 

their way of seeing EIA Inextricably linked to the political staging of EIA practice at the structural, 
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organisational and interactional levels are the networks of power which influence decision-making. In 

summary, in the case of Port St Charles, dominant technocratic-pragmatist and business meanings of EIA, 

.... had AUndamental implications for the decisions and· actions outside of language, as well as for the 

institutionalisation of EIA. The question this raises is this: what implications did the assumptions of these 

dominant textual communities have for a wider discussion of EIA policy and the development of practice in 

Barbados? 
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Chapter Seven 

Implications of EIA Argumentation 

This thesis began with the advancement of the argument that if EIA is to be effective in improving 

environmental decision-making then there will need to be changes in traditional patterns of public decision

making. I argue that there is a need to explore how policy actors create, communicate and sustain particular 

-meaningsof-EIA,-on the basis of their experiences in specific institutional contexts,in order to remove or 

reduce those pOlitically structured constraints to the use of EIA. In addition, I propose that local 

perspectives, interpretations, and responses to EIA are accessible through an analysis of the micro-politics of 

the language used by those involved in the policy situation. 

The case of the Port StCharles Waterfront Development in BaIbados was used as the context within which 

an examination of the argumentative accounts of policy actors was undertaken. Language was the resource 

used to develop the interpretive schemes underlying the decisions and choices made by users of EIA. An 

analysis of argumentative accounts revealed the significance of networks of power and authority in shaping 

actual outcomes and choices of development actions in the case of Port St Charles. This chapter first 

redefines the institutional tenain of coastal EIA· from an argumentative perspective,then discusses the 

implicati9ns of the current phase of argumentation for the introduction of coastal EIA in Barbados, and 
. , 

finally explores the significance of the research for theoretical developments in EIA. 

Reframing the Institutional Terrain 

The rationale behind the use of an argumentative analysis of EIA is based on the recognition that the 

dominant rational infonnation models of EIA in developing countries do not offer a framework for 

exploring local perspectives and interpretations. An argumentative analysis also recognises the need for 

policy-makers to anticipate the political consequences of their choices and actions. The need to incorporate 

the interpretations of those involved in the use of EIA in specific socio-cultural contexts has become 

apparent as the introduction of new agencies to deal with environment and development in several Caribbean 

island-states has not resulted in a coordinated approach to environmental management I In Barbados, for 

example, Oderson suggested at least 14 environmental management agencies, committees and non

governmental organisations created since 1972 failed to give .rise to a functioning coordinating agency. 2 

Consequently, the recommendation of the introduction of EIA to improve coastal management outcomes has 

awakened interest among decision-makers and planners in exploring how EIA may be effectively used to 

improve decision outcomes. 

From a dominant rational information perspective EIA and environmental decision-making are treated as 

problem-solving exercises. The challenge in using this instrumentalist approach is one of ensuring that 

better infonnationisobtained,and that the whole decision-making process be made more efficient. The 

2 
Renard (1988). 
Oderson (1992), p. 1 13. 
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purpose is to ensure that EIA meets the needs of decision-makers in a timely fashion. Although this 

perspective makes a vital contribution towards the effective use of EIA as a technical activity, it over

simplifies the complex political dimensions of the problems which EIA is intended to resolve. It ignores the 

political reality that people construct working accounts of policy problems on the basis of their perceptions 

of their own roles, those of others, and the overall policy process. In addition, it obscures the reality that 

any information presented, as well as how and when it is presented, is part of a wider organising activity in 

which policy actors engage to frame issues, design approaches, create images and formulate policy 

problems. 

The argumentative approach taken in this study addresses the wider issue of problem definition in the use 

of EIA. This approach recognises that EIA and the problems it is intended to resolve have no single abstract 

meaning outside of their interpretations by their users. From this perspective, EIA is made meaningful in 

specific historical, structural and interactional contexts. An argumentative approach deals with the way in 

which actors use language strategically to construct working accounts of EIA policy problems and 

possibilities at the situational level of practice. An· important assumption underpinning this approach is that 

language is a powerful organising activity. Language structures meanings for individuals and, consequently, 

structures interpretations of the policy situatiolL 

As an alternative way of reading the institutional terrain, this study uses an argumentative analysis to 

achieve the following tasks: 

• analyse the interpretive schemes being used by policy relevant groups to invest EIA 
with specific meanings; 

• broaden an understanding of how EIA works by identifying how policy relevant 
groups create, communicate and sustain particular meanings of EIA which influence 
decision outcomes in specific socio-cultural contexts; 

• examine the implications of these selective representations of EIA for its formal 
introduction into coastal management for BaIbados; 

• provide decision-makers with an improved understanding of the significance of 
socially constructed meanings of EIA in determining the formal provisions best suited 
for coastal zone management in BaIbados. 

The analysis of policy actors' argumentative accounts of Port StCharles revealed that EIA was made sense 

of from at least four distinguishable coexisting perspectives. These perspectives each correspond with a set 

of rules, assumptions, worldviews and belief systems consistent with the principles of technocracy, business, 

equity and defeatism. These four broad interpretations of EIA coexisted as part of a wider political discourse 

of EIA. Their affinity rested in common concerns with the need for continued national economic 

development, environmental protection and greater accountability in the process of coastal zone 

management However, the problems which EIA was intended to address were conceptualised using 

different frames of reference and so the methods to be used in order to make EIA effective in deeision

making were also defined with different emphases. In this way, the four perspectives appeared almost 

incompatible. Interests, agendas and concerns appeared to have few overlaps creating some tension among 

policy actors at the situational level of practice. Yet the co-existence of these multiple interpretations of EIA 

gives strength to Stone's argument that political concepts are paradoxes that "have contradictory meanings 

that by logic oUght to be mutually exclusive but by political reason are not".3 An analysis of the 

3 Stone (1988) p. 10. 
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argumentative structure of accounts of EIA is one way of uncovering the politics of EIA meanings in a 

-Barbadian context. 

This research revealed that a technocratic-pragmatist viewpoint framed EIA coastal policy problems as 

relating to inadequate legislation, inadequate policy guidelines and standards, a lack of infonnation, 

influential infonnal proceedings and interactions, and shortsighted decision-making by developers and 

investors. Their language and action imposed upon the policy process the need for greater technocratic 

control. This was expressed in the form of explicit recommendations for EIA legislation, policy, procedures 

and standards. 

In the case of the business perspective, _ the problems of coastal management related to rigid bureaucratic 

structures, high cost of EIA, poor communication among government agencies and between government 

agencies and investors. The answer to these problems, using EIA as a pivotal activity, therefore, was re

presented as a need for more responsive guidelines to investor needs, less bureaucracy and the formation of 

. public-private sector partnerships in coastal development decision-making. 

With regards to those using the principles of equity to interpret the coastal development policy situation, the 

problems which needed to be addressed by EIA were the closed, fonnal decision-making proceedings, and 

the lack of consideration for the distribution of costs to a wider population. The latter concern was 

especially important in the case of the Port Sl Charles where it appeared to some policy actors that the 

benefits of the development were being reaped by a few but the potential costs would be shared by the entire 

population. The problem was perceived as partly one of shortsightedness, on the part of both politicians and 

investors in their approaches to development decisions. By conceptualising policy problems in this way, 

those choosing equity principles to make sense of the policy situation created a platform for a 

recommendation to use EIA to foster wider participation, specifically, by the introduction of explicit 

legislative requirements for wider public consultations with decision-makers at all levels. 

Finally, the defeatist viewpoint framed policy problems as socio-political in nature. ,The bases of these 

problems was citizens' fear of victimisation by powerful individuals in the society, the withholding of 

information from citizens, decision-making dominated by those with political and economic power, and a 

strong dependence by ordinary citizens on political patronage. On the basis of these conceptualisations, 

those using the defeatist perspective of the problem did not see how EIA could make the future any different. 

Each perspective had its own pattern of policy arguments that typified the problems and their solutions. 

These interpretations did not correspond to specific constituent groups but cut across these groups. For 

example, the technocratic perspective was used predominantly by members of the Review Committee but 

also by members of NGOs and the Project Team. The business perspective was used mainly by members of 

the Project Team but was shared by at least one individual on the Review Committee. The principles of 

equity were an interpretive framework used by all constituent groups, while defeatism was a perspective 

adopted primarily by Community members and aU east one NGO member. 

The sharing of interpretations and meanings of EIA across constituent groups must be understood in terms-of· 

the relationship between text and context. Context-defined meanings of EIA relate to how policy actors 
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perceive their resource bases in specific policy settings. Policy actors' accounts were read as pieces of text 

that emerged from specific contextual circumstances. In the case of Port 8t. Charles the primary texts which 

policy actors drew upon were those of strategic physical planning,. development, sustainability, and tradition. 

These texts underpinned policy arguments which were combined in more or less coherent storylines with 

mythic qualities. The language used was strategically chosen by particular groups of policy actors to 

convince others in the policy process of the rationality of their own selective re-presentation of events based 

on their contextual knowledge and resource bases. 

Articulated interpretations of EIA from a technocratic perspective, . were attended by the myths of 

nationalism, democracy and developmentalism. The technocratic storyline was aimed at convincing other 

policy actors of the rationality of using greater technocratic controls and scientific information to improve 

decision outcomes. These textual elements appearing in a single storyline are consistent with the philosophy 

of strategic planning as explained in Chapter Three. The idea of strategic planning has historically been used 

consciously or unconsciously as a framework within which professional planners take action. Therefore, a 

technocratic interpretation by policy actors in the case of Port St. Charles was built on the historical text of 

strategic physical planning. As a political practice, technocracy was sustained by organisational 

arrangements that were marked by a highly centralized system, controlled by a technical and scientific elite. 

This control has been facilitated by the fact that these technical professionals have a strong legislative and 

regulatory power base. In addition, a significant number of Government's technical officials have 

educational backgrounds rooted in natural and applied science discipliIies. It is noteworthy, that as discussed 

in Chapter One, it was precisely the dominance of scientific and economic approaches to development 

decision-making which the introduction of EIA in the United States sought to balance. 

A business perspective was evident in policy arguments organised around storylines which carried the myths 

of nationalism and developmentalism. This way of understanding was used in the case of Port St Charles to 

convince others in the policy process of the rationality of using economic and business standards as a gauge. 

These ideas form part of a wider text of development The generation of economic wealth has always been 

the single most important objective for decision-makers at the political level. This focus is firmly stamped in 

policy directives and capital investment initiatives. Therefore, policy arguments made up of a text of 

business also embodied a text of tradition. In this case, the traditionally strong alliances between political 

leaders and investors reinforced the use of business principles to define the EIA policy process. This was 

partly possible by virtue of the fact that, currently, the Minister of Planning makes all decisions on coastal 

developments. In addition, it is evident on the basis of his public statements that the Minister shares with the 

.proponents of business a belief that the use of business principles to make sense of policy problems and EIA 

will improve decision outcomes. 4 

Those using a defeatist perspective, used the myth of powerlessness to convince others of the need for 

changes in the decision-making process centred on mechanisms other than EIA. EIA was portrayed as a 

. highly technical process carried out by technical professionals and a business community. The text of 

tradition formed a fundamental aspect of this storyline. The issues of victimisation, lack of information, 

knowledge, money, and motivation were not perceived as ones that could be dealt with byEIA. These views . 

4 Arthur (1996) 
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of EIA were sustained by the exclusion of lay-citizens from formal decision-making, and by the forms of 

.. technical· information fed to the public via the print media .. This framing of issues by technical professionals 

and the business community helped shape the role of lay-citizens as marginal in public decision-making or 

as a source of narrative information only. 

With respect to the principles of equity, policy arguments were organised into storylines that also drew upon 

the myths of nationalism,developmentalism and democmcy. These textual elements were consistent with 

some aspects of the text of sustainability. As discussed in Chapter Three the idea of sustainability is part of 

an emerging philosophy in development planning theory and environmental management practices. As an 

emerging political practice the principle of sustainabilityhas not yet taken root in a Barbadian context. A 

recent study by Oderson suggests that sustainable development ultimately requires the integration of 

economics, environmental concerns and equity. He indicates, however, that in Barbados this integration 

process is hampered by a lack of motivation, information and opportunity.s Nonetheless, the notion of 

. sustainability in policy talk was promoted by professionals influenced by evolving . approaches and ideas 

centred on equity as part of an international environmental movement. Also the requirements for EIA as part 

of external funding by the World Bank, the Inter-American Development Bank, the European Union and the 

Caribbean Development Bank continue to influence environmental management practices in the professional 

arena. However, it is noteworthy that in order to be responsive to local situations the fonn of consultation is 

determined by recipient Governments and therefore the extent of public involvement is variable. 

Nonetheless, the principles of equity are additionally strengthened by professionals in government and 

NGOs committed to the idea of promoting a fairer and long-term approach to developmental decisions. 

In Barbados, the institutional framework of coastal EIA, from an argumentative perspective, is made up of a 

never-ending series of tactical and strategic moves channeling decisions and actions in desired directions. 

This process is observable in the language and actions of policy actors. These articulated interpretations were 

shaped by ambiguous concepts and rhetorical devices which allowed the interest and concerns of policy 

actors to appear to be on common ground and obscuring self-serving decision and actions. The appearance 

of policy myths is very important in this structuring of opinions. The argumentative analysis undertaken in 

this study reveals that the interpretations of coastal management problems and their resolution reflect 

competing ways of giving meaning to EIA in the Barbadian context. The contest, however, is not between 

equals. 

The tactical actions evident in the case of Port St. Charles were taken by only those proponents of 

technocratic pragmatism and of business. The other two interpretive schemes identified as part of the 

process appeared not to significantly influence choices and decisions on Port St. Charles. By virtue of 

established organisational practices, the issues of Port St Charles were dealt with as a more or less private 

and confidential matter between the government's technical officials and the investors in the project. This 

approach belied the potential far-reaching effects of the development on a much wider population. These 

effects included the economic benefits which may trickle-down as well as the costs of potential· beach 

5 Oderson, op. cit., p. 120-123 
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erosion south of the site if sediment transport becomes blocked; losing a significant public recreation space; 

increased landownership by non-national· purchasers of the residential scheme; and of communities not 

being encouraged to have a stake in detennining the need for significant changes to their country's coastal 

landscape. 

The tactics of the technocmts centred on increased technical analysis aimed at showing up the probability 

that bio-physical effects would incur costs which outweighed the potential economic benefits. Through 

these means the Review Committee Sought to develop firm grounds for the refusal of the project. In 

contrast, the tactics of the Project Team centred on the marketing of the project's economic benefits thereby 

laying the groundwork for gaining support for the approval of the project. The tactics of the Review 

Committee were aided by an organisational context in which the views of technical professional were held in 

high esteem. The tactics of the Project Team were given support by a socio-cultural context marked by a 

strong historical concern, at all levels of the society, with the generation of economic wealth as a means of 

social and economic advancement. 

The stmtegic actions of policy-makers included the use of the decision-making as a means of negotiating 

institutional strengthening using EIA Those policy actors using technocmcy or business as their dominant 

interpretive schemes were highly influential in determining the terms of reference for an institutional 

strengthening study for environmental management and land use planning including specific provision for 

EIA. This was evident in the stated goals of the subsequent Environmental Management and Land Use 

Planning for Sustainable Development Project. Specifically, an objective of formulating "an 

environmentally sensitive framework: and land use plan to govern land use development for the next ten 

years" embodied the text of stmtegic physical planning.6 The assumptions, rules and principles of stmtegic 

planning are an integral part of technocratic beliefs. Similarly, an overall goal within which the project was 

conducted was stated as being "to update national land use policy and planning to improve its responsiveness 

to future physical and economic development' ... 7 The statement speaks directly to the text of development 

planning with an economic bent The published statements on the goals and objectives of the institutional 

strengthening project were sufficient indication that the concerns of the those using technocracy for 

increased control, and those using business for greater responsiveness in decision-making procedures were 

heard and acted upon. 

The strategic use of language by policy actors using the principles of equity and defeatism was also 

successful in calling attention to the need for increased public participation and greater accountability in 

public decision-making respectively. -However, these issues were not publicised as being among the 

important deliverables from the institutional strengthening project. Rather, these were discussed in the 

context of specific EIA guidelines and procedures as possible options to make the system more transparent. 8 

The continued dominance of technocratic and business principles in development decision-making has 

important implications for the form and nature of the institutional strengthening of environmental 

management, generally, and coastal management, specifically. 

6 

8 

Government of Barbados (1997). 
Ibid. 
John Willms, (1997). Project Director, Environmental Management and Land Use Planning for 
Sustainable Development Project. Personal Communication 
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Implications for Institutional Strengthening 

This research compels reflective and critical examination of the sources and implications of knowledge and 

power in the lives of those responsible for the implementation of coastal EIA in BaIbados.· The ways in 

which actors sought to shape decisions and actions on the integration of EIA into coastal zone management 

suggests that within the complex political realities of EIA implementors' argumentation was a matter of 

power. The issues being strategically pushed onto the discussion table for an EIA-strengthened coastal zone 

management system were primarily the concerns, interests and agendas of those with traditional decision

making power. In this way, the· status· quo in public decision-making was being maintained. The 

argwnentation in the Port St Charles· case formed, in parts, a backdrop for the formal investigation of 

approaches to institutional strengthening for environmental and land use management. 

The implications of the dominance of technocmcy and business as bases for investing EIA with meanings in 

Barbados will be discussed in the context of the current institutional strengthening project. This will be done 

in the light of the suite of contextual issues that have emerged in Chapters Three,· Four and Five as an 

integral part of the political realities of policy actors. These issues include the following elements: an 

entrenched client-patron system; a fundamental goal of economic development in a highly open economy; an 

extremely centralised system of government; closed formal decision-making; and tensions in the interactions 

among key policy actors. In addition, the implications of the dominance of technocracy and business will be 

explored against the backdrop of the philosophical spirit of EIA, to foster a holistic view of environmental 

concerns, so that they are considered legitimate items alongside economic and technical considerations, and 

to shift the responsibility for enviromnental quality from some to all.9 

In February 1997, the Government of Bmbados, with the financial assistance of the Inter-American Bank 

(lADB), embarked upon· an Environmental Management and Land Use Planning for Sustainable 

Development Project. As alluded to in Chapter Six, the overall goal of this project is "to strengthen the 

ability of the country to implement national policy priorities for natural resource management, and to update 

national land use policy and planning to improve its responsiveness .to future physical and economic 

development."lo The political motivation for this project is distinctly economic. The project is one of many 

activities being conducted within the framework of an Investment Sector Reform Programme (ISRP), which 

is itself part of a wider economic restructuring programme. The principal objective of the ISRP is "to 

increase the competitiveness of the economy and improve the environment to foster renewed private sector 

investments. ,,11 

At the project level, the Environmental Management and Land Use Planning for Sustainable Development 

(EMLP) Project includes the following among its objectives: "to establish national policy priorities for 

natural resources including guidelines and procedures for Environmental Impact Assessment of development 

9 See Armour (1997) P 9. 
10 Ministry of Health and the Environment (1997). 
II Ibid. 
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actions in Barbados."12 Consequently, among the more important deliverables of the Project are the 

. following outcomes:-

• Revised Environmental Legislation 
• Environmental Impact Assessment Guidelines and Procedures I 3 

Preliminary reports to various government agencies for consideration of recommended approaches to EIA 

were not accessible for analysis at the time of this study. However, discussions with members of the 

(EMLP) Project team revealed that what is being considered for Barbados is neither a fully regulated system, 

nor a fully discretioruuy system, but a hybrid version of these two extreme approaches. 14 This new 

framework will comprise specific legislation for EIA accompanied by detailed regulatory standards and 

procedural guidelines, and will be administered by the Town and Country Development Planning Office in 

partnership with the Environmental Unit, Ministry of Health and the· Environment. The procedural 

guidelines include recommendations for checklists of those categories of project which would require the 

mandatory use of EIA, and checklists for those for which a discretioruuy approach would be exercised. 

There is also a preliminary recommendation for the fast tracking of the decision-making process for some 

development proposals in order that investors are not frustrated in their efforts. 

The use of EIA is also being recommended at the level of development plan preparation, commonly known 

as strategic environmental assessment (SEA). This measure aims to ensure a comprehensive framework for 

the analysing and controlling of subsequent site-specific proposals. In addition, a number of 

recommendations have been advanced to increase the transparency of the decision-making system. In 

particular, it bas been proposed that there be public disclosure of all applications to develop land that the 

authorities consider merit use of EIA. This would be done using the print or broadcast media, and 

opportunities would be given for feedback. Use of this approach means that the identification of cases 

suitable for the application of EIA rests solely on the judgments of planning authorities. At the same time it 

will offer an opportunity for a wider public to be involved in the determination of those issues which should 

be the focus of technical studies carried out as part of EIA. However, at this preliminary stage of the 

. evaluation the recommendation falls short of provisions for public involvement in the assessment of 

technical studies and the detennination of results. 

It is noteworthy that, in some parts of Canada and the United States, there are provincial-level and state-level 

provisiOns of opportunities for public involvement in the assessment process. IS Alternative arrangements for 

Barbados could potentially be extended to require this level of public involvement However, a shift in 

decision-making towards a joint effort would require careful management, to ensure genuine public 

involvement opportunities are provided. 

A preliminary recommendation bas also been advanced that the Minister for Planning be required to publicly 

record reasons for granting approvals or refusals of development applications as is currently required for 

12 Ibid. 
\3 Ibid 
14 John Willms, Project Director & Ricardo Ward Project Manager (Government) (1997) - Environmental 

Management and Land Use Planning for· Sustainable Development (EMLP) Project. Personal 
Communication. 

IS Sadar and Stolte (1996). 
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decisions granted by the Chief Town Planner. In essence, the hybrid approach is an attempt to foster the 

---- creation ofa framework· for the-integration of development economics, the bio-physical environment and 

equity as part of a long term goal of sustainable development. This approach has merit because it provides 

opportunities for shifts in the balance of decision-making power from the professional civil servants, 

politicians and investors towards lay-citizens. However, the hybrid approach also has important political 

implications that must be considered if policy-makers are to understand the extent to which these new 

measures for EIA will effect actual change in decision-making. 

An analysis of the argument structure of policy actors' accounts of Port St Charles-suggest that within a 

hybrid framework for the use of EIA, technocratic-pragmatism as a political practice would be sustained as a 

powerful decision-making force. While, in principle, it is recognised that there must be some agency 

responsible for the execution, management and monitoring of overall EIA proceedings, in a Barbadian 

context the dominance of technocratic principles can act as a constraint to the use of EIA to broaden the 

decision-making base. Early and genuine public participation, especially in determining which issues should 

be the· subject of focus of EIA, is an integral part of the philosophical spirit of EIA. There would therefore be 

a need in Barbados, to balance technocratic principles with other ways of understanding. This could be done 

by testing assessment processes which allow for cross-examination of inevitable selective representations of 

EIA issues. 

Under the proposed hybrid framework government's planning authorities would retain sole control over the 

determination of which application will be subject to EIA. Also it would be the planning authorities that 

would maintain exclusive control over the analysis of technical issues and the determination of final 

recommendations to the decision-makers at the political level. This domination of proceedings by 

government technical officials is undesirable in the context of awareness that scientifically derived 

knowledge is debatable depending on the sets of assumptions and rules used by experts. Since scientific fact 

is subject to symbolically mediated interpretation, total control by government's technical officials over the 

review process will suggest that the results would be skewed towards those elements considered relevant 

through a technocratic lens. 16 

The fore-going concerns with technocratic domination are viable in the context of a highly centralised 

decision-making processes. The case of Port St Charles, from an argumentative perspective, has revealed 

that what is equally significant in shaping EIA meanings and outcomes is how this information is organised 

or disorganised to shape the understanding of others in the policy process, particularly lay-citizens. In the 

-short run, it win be reasonable to expect that the approach will result in a case of business as usual, as public 

involvement and matters of accountability are shaped to conform to the principles and -beliefs of 

technocracy. This is consistent with the experiences of the United States and Canada during the phases after 

the introduction of formal EIA as indicated in a study by Armour. According to Armour, in the United States 

interpretations of EIA as a technical exercise were very prevalent. Quoting from a report by the 

16 See DUIUl (1993) for extensive comments on the significance of symbolically mediated interpretations in 
policy analysis. p.259-260. 
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Environmental Law Institute, Annour explains that government officials "by interpreting (NEPAs) language 

-" - - -reasonably-then sought to avoid its actual intent,,17 

In the short-nul, interpretations of EIA as ~ technical exercise would reinforce a traditional power structure 

in decision-making on development. This is because Barbados like Canada, does not have a legal system 

which allows significant involvement of the Courts in resolution of matters of interpretation. In addition, a 

highly centralised system of government, a weak history of public protest action and an entrenched 

patronage" system, would make technocmtic dominance a major hurdle in the use of EIA to shift the 

responsibility for environmental quality from some to all. However, -in the long lUll; there is potential for a 

shift towards more direct participation as more policy actors become more convinced of the principles of 

equity, which will continue to circulate in the international arena. 

The use of a hybrid approach also represents a victory for the proponents of business as a framework for 

making sense of EIA. The proponents of business would be provided with a more flexible framework, to 

some extent, while being required to deal with public feedback on their development proposals, and stricter 

environmental standards. In the context of strong policy directives creating and facilitating investment 

opportunities, and a widely held public expectation of increased employment and national economic growth, 

it is likely that developers will continue to rely on informal means to generate support for development 

proposals. This process would be facilitated by the absence of a strong environmental movement, which 

looks after ecological concerns. 

The most active environmental NGO at this time is the Barbados National Trust whose interests have not 

consistently extended to issues outside of the built heritage. The lack of financial and human resources, and 

inconsistent participation by key professionals seem to be at the core of the inactivity of NGOs. Also, it is 

noteworthy that in the context of a strong patronage system, NGOs and some of their key professionals 

continue to rely heavily on the government and the investment sector for grants and professional consulting 

work respectively. From this perspective, the proposed hybrid framework may not ensure that all feasible 

alternatives to a proposal and alternative methods of implementing a specific proposal are considered. The 

political backing for business as an interpretive framework would suggest that the recommended hybrid 

approach would enhance, rather than balance, the use of economics as a basis for making development 

decisions. This reinforces a traditional power structure since the developers and the government officials, 

along with successive political-leaders, have been the primary ones making inputs to the decision-making 

process. 

In addition, in the light of a proposed increase in standards of environmental control, unless opportunity for 

cross-examination and opportunities to hear and counter alternative perspectives are created within fonnal 

proceedings at some levels in the EIA process, frustration among the business community is likely to result 

in recourse to infonnal means of influencing decision-making. In the short nul, again it can be expected that 

"- informal avenues are likely to be sustained and will be reinforced if new arrangements are seen to be 

unsatisfactory. -In other words, decision-making would be business as usual. 

17 Armour (1977) P 12. 
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The hybrid approach would address the issue of public accountability by requiring the disclosure of 

-infonnation about proposed.development actions. This will go a long way towards making citizens more 

aware of how development actions are likely to affect them Whether or not they are able to do anything 

about it is dependent on their organised representation. In the context of a near-institutionalised system of 

patronage, the issues which would be challenged are likely to be very selective, and for the most part, would 

fall to organised interest groups, unless the powers-that-be seek to foster genuine public involvement. This 

demands a consideration of strategies within a framework of institutional arrangements with sufficient 

structure and sufficient adaptability to take account of the inevitably selective representations of EIA, and 

the range of issues to be heard. 

In essence, this research succeeds in translating individual problems and weaknesses, expressed by policy 

actors as a result of their experiences with EIA, into political realities which need to be addressed if the use 

of EIA is expected to improve decision-making. According to the argumentative analysis undertaken in this 

study the use of EIA has not resulted in any significant change to traditional patterns of decision-making for 

coastal development. The dominance of technocratic and business principles -has continued in ways which 

reinforce traditional patterns of public decision-making. Under the proposed hybrid framework, 

environmental concerns including quality would continue to be mainly the responsibility of government 

technical officials. The overwhelming importance of economic development in a developing island-state 

with an open economy would perpetuate the use of business principles and a concern with short-term 

returns. If the use of EIA is to be linked to goals of sustainability in the development of Barbados, there 

remains a need for other voices and interpretations, apart from technocratic and business, to be incorporated 

into the use of EIA. 

Alternative Interpretations and Options 

There is no single interpretation of EIA. Each country or agency using EIA interprets its use and value in the 

light of their own socio-cultura1 context EIA is adapted to contexts and contexts adapted to EIA the world 

over. Therefore, if EIA is to effectively improve environmental decision-making in Barbados, policy actors 

need to be reflective on their own situation in order to recognise how its contexts must adapt to EIA 

At the moment, the decision-making process which accompanies the use of EIA is not reflective and open. 

Constituent groups under these circumstances do not have adequate appreciation of the legitimacy of the 

. views of others. This partly explains the expressions -of intense feelings of inequity and injustice among the 

policy relevant groups participating in this study. Such feelings can hinder trust and cooperation in the use 

of EIA.and prolong decision-making; Policy actors need to realise that multiple interpretations.of EIA are 

inevitable and may be all legitimate. To achieve this, changes may be required in a number of areas. 

In the Barbadian situation it is possible that well-intentioned policy actors are unaware that their world

views and assumptions are actually creating constraints to the effective use of EIA to improve decision

making. Given the current forms of argumentation, -the aim should be to start a process of sensitisation of 

policy actors. Policy actors need to be more conscious of how they do what they do and the implications for 
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the effective use of EIA. It is only when the policy actors at the situational level become aware of their own 

. structuring practiceHhat the best climate for change is created. 

In the use of EIA in Barbados there should be two primary aims. One to foster open dialogue and 

communication. This would create opportunities for learning through reflection on past experiences. Also 

this approach could begin the process of shifting the responsibility for ecological concerns from a few to all. 

This is a significant move given that economic concerns will continue to assume a high priority in this 

developing island-state. Two, there isa need for implementation strategies which foster cooperation and 

greater equity in decision-making for coastal issues. 

Consequently. the use of a broad-based panel to review the decision-making issues prior to a final decision 

by either the Chief Town Planner or the Minister for Planning should be tested through workshops. It may 

also be implemented on a trial basis using the existing Planning Advisory Committee (PAC) shown in Figure 

3-4, whose agenda is currently created on the basis of the Minister's needs. At present, the PACs are 

appointed by Ministers of Planning to advise them. In the context ola revised system, the role of the PAC 

would be redefined and the responsibility for the appointment of individuals to the PAC would reside with 

several other stakeholders. The process will be administered by an environment agency with co-ordinating 

functions. 

The composition of this review panel or committee is of utmost importance in the context of a society with a 

near institutionalised patronage system. The aim should be to have representation from as wide a range of 

key policy relevant groups as is considered practical. Perhaps there may also be scope for entertaining on 

this broad-based panel some representation from an international environmental agency. Their role 

according to Gamman can be important in assisting Caribbean territories in making more environmentally 

sound developmental decisions.IS This needs to be done under circumstances which see the international 

agencies entering the process, not from a position of authority but from one of partnership, with an adequate 

understanding of the decision-making culture in small·Caribbean island states. 

The use of a broad-based forum for assessing a range of issues is also intended to nurture feed-back and 

negotiation mechanisms among stakeholders. To this end, committee members should seek to get past 

interests and agendas and examine underlying assumptions, world views and beliefs. Toulmin's argument 

scheme can be a useful visual aid in the mapping of stakeholders' positions, as illustrated by Dunn in his 

reproduction of the argument circulating with respect to the implementation of a traffic management policy 

in Connecticut in 1955.19 By uncovering the points of convergence and divergence among stakeholders, 

reviewers are better able to develop a platform for negotiation on the recommendations to be advanced for 

specific development actions. 

The impact of the introduction of a panel or a committee forum for the review of development proposals 

would depend upon the willingness of all stakeholders to make adjustments. All parties must consider 

themselves jointly responsible for the future development of the island This is not to say that the outcomes 

IS Gamman (1990), p 33-35. 
19 Dunn (1993) p. 267 
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are going to satisfy all parties, but rather that all parties should come away from the process with a sound 

appreciation of why particular choices were made. In addition, the structural dilemmas of power politics 

mean that there will be limits to true participation. However, a discussion forum in Barbados would still 

foster a joint responsibility for assessing development proposals. This approach requires that all 

stakeholders be committed to the free flow of information and communication. 

The adjustments required by those using the prevailing interpretive schemes identified in the case of Port St 

Charles are significant Those using a technocratic perspective would need to rethink their current role as 

providers in the planning process. What is needed in the context of a broader decision-making framework is 

for government's technical officials to see themselves as facilitators or mediators. In a mediatory role, 

government's technical officials would be required to suspend their own ways of seeing the policy situation. 

Rather than assume that their perspective is in the public's interest, they should entertain a rnnge of views as 

the basis for reaching a decision. In so doing, government officials may be more accepting of the legitimacy 

of other perspectives in EIA decision-making. In addition, planners would become more self-conscious of 

their . power in the policy process and of the difficulties of neutm1ity where account must be taken of the 

long-term interest of many publics. 

Change in strong technocratic perspectives may be fostered through exposure to alternative, more 

participatory styles of planning being introduced in other countries. Hillier and Allen offer documented 

examples of the value of participatory or communicative planning efforts in local level case studies for 

Perth, Western Australia and the City of Westminister, London, England respectively.20 In the neighbouring 

Caribbean island of St. Vincent, moves towards a more participatory style of planning have taken the form 

of a smart-partnership between the central Physical Planning Unit and an NGO called Project Promotion. 

Project Promotion is a community-based organisation that now serves as a primary link between the Physical 

Planning Unit and communities in the sharing and processing of information. 21 This method has proven 

useful in obtaining the involvement of a wide range of publics in the development planning process, 

particularly forlocal area plans. 

In addition, in order to incorpomte equity in decision-making policy, actors using business as their dominant 

interpretive scheme would need to adjust to a broad-based assessment by balancing the need for short term 

results with the desimbility of long term returns. This may require gaining a better understanding of the 

inevitable link between the environment and any proposed development actions. There is a need to extend 

the interpretation of corpomte responsibility beyond job creation to include the conservation of natural assets 

.. that form the bases of many development actiOIlS. In the short term this may be addressed by exposing 

investors to responsibility for the costs of environmental degradation. Ultimately, this and other suggestions 

for bringing about change to the system will require a long term approach centred on environmental 

education. 

20 Hillier (1995); Allen (1996). 
21 Bentley Brown (1998). Head of the Physical Planning Unit, St Vincent and Cecil Ryan (1998). 

Executive Member of Project Promotion Limited. 
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In the context of an entrenched patronage system in which Iay~itizens feel vulnerable to victimisation, it is 

important-that efforts aimed at community involvement be undertaken in genuine ways. At present, the use 

of town hall meetings in BaIbados appears to be another cultural import. The island has very few towns, and 

town halls are not a part of the island's cultural experiences. The use of tenns such as town hall meetings 

can further alienate citizens who interpret these sessions as irrelevant to their personal circumstances. 

Efforts should be made to creatively use existing cultural artifacts to communicate and exchange 

information. Community and church halls, nun shops, cultural festivals and open pastures are all 

appropriate fora for sharing ideas at the community level of management A good example of efforts to 

communicate with people in tenns and in places with which they are comfortable is provided by a 

community-based organisation known as JEMS in St Vincent This group frequendy uses song, dance and 

drums at open air community gatherings to ronvey· information about proposed development actiogs. 22 

Opportunity is given for public responses after these presentations. According to the head of the Physical 

Planning Unit, St. Vincent this group has been highly instrumental and effective in getting citizens interested 

in development planning processes. 23 

This Caribbean example is a worthwhile guide for BaIbados, as an effort not just to create opportunity but to 

motivate interest in environmental management, in the context of a disabling patronage system. Already 

steps are being taken to pilot different approaches to public consultation as part of a current coastal 

conservation study. 24 The community participation component of the project will involve consultation 

sessions at annual festivals such as the Oistins Fish Festival.25 These methods of consultation need to be 

monitored and assessed for further usefulness in wider environmental management efforts. 

It is noted that the current government has increased efforts to get information to the public, and has afforded 

more opportunities to contribute to major policy changes and capital programmes. Even though public 

response has been variable, town meetings have been held ona range of social issues, among them the 

Barbados Constitution Review, the South Coast Sewage Project, Highway improvements, a White Paper on 

Education, Public Sector Reform, a Poverty Eradication Programme, and the Eductech Programme which 

aims at computerising the entire education system by the year 2000.26 

Efforts to reduce the marginalisation of lay~itizens and arrest the social ills which accompany this may be 

further addressed by devolving responsibility for local level aspects of planning to community-based 

organisations. These efforts are likely to be interpreted by citizens as genuine steps to plan with 

communities. Indeed, one policy actor in the Port St.Charles study believed strongly that this was one very 

feasible way of incorporating local perspectives of environmental management?' Such efforts can be tested 

22 G1encliffe Crease and Clayton Burgin (1998). Executive Members of JEMS, St Vmcent. Personal 
Communication. 

23 Bentley Brown (1998). Head of the Physical Planning Unit, St Vincent. Personal Communication 
24 Barbados Coastal Zone Management Programme Phase I. This is the first phase of a nation-wide study 

being financed by the Inter-American Development Bank which began in 1997. It includes diagnostic 
surveys for the north, east and southeast coast as a basis for preparing a Coastal Zone Management Plan 
for the area. 

25 Dr. Leonard Nurse (1998). Director, Coastal Zone Management Unit. PersonaiCommunication. 
26 Senior official, Government Information Service. Personal Communication. There are also on-going 

television and radio programmes presenting the aims and objectives of some of these initiatives. 
27 Interview with Sheldon D.-Community. 
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by using the existing Independence Community Councils, which are currently responsible for organising a 

range· of educational, .entertairunent and.recreational activities in celebration of independence during the 

month of November.28 

As a complement to the devolution of responsibility, changes to political styles should be undertaken in 

recognition of the political reality that many citizens are fearful of speaking out publicly. One opportunity 

for gathering public views lies with using the established 'call-in' radio programmes as a resource. The 

programmes, referred to as the 'People's Parliament' among locals, are at the centre of public debates 

concerning any social, political or historic issues· or events. Already, they are monitored closely by 

politicians in both the ruling and opposition parties. The Government Information Service which forwards 

comments related to government policy to. the Minister of State in the Prime Minister's Office also monitors 

the programmes.29 Frequently, politicians participate in these public debates on the air. The 'call-in' 

programmes may therefore be used to discuss proposed development actions and the information could be 

recorded in a form which may be used by decision-makers. For example, the argument model used in this 

study could be applied to the statements expressed on radio· programmes in order to provide a visual 

representation of stakeholder positions. 

The recommendations for improvements to the current system, as discussed so far, have focused on short

term methods to improve the use of EIA in development decision-making. However, in the long term, what 

is required is a focus on environmental education, particularly at the primary school level. If individuals are 

taught about the relationship between environment and development at an early age, then there might be a 

greater commitment to the conservation of natural resources. Land would be thought of in terms other than 

as an economic asset. The integration of development economics, ecological systems and equity has to be 

tackled at all levels. Education is the most appropriate vehicle for achieving this. Ultimately, this would 

result in a more informed society and one more conscious of the value of placing ecological and economic 

concerns on the same footing in the interests of sustainability. 

This study suggests that the argumentative practices of policy actors in the case of Port St Charles reinforce 

relations of dominance in decision-making. The accounts have structured the issues to be discussed in the 

next round of EIA policy development, in accordance with traditional technocratic and business perspectives 

of public decision-making matters. Through this process well-intentioned policy actors have an opportunity 

to improve the existing systems. As Wolf pointed out change to traditional decision-making patterns will 

occur only where those required to change are a part of the process.30 

28 Barbados gained independence from Britain on November 30. 1966. 
29 Senior Official, Government Infonnation Service (1997), Personal Communication. 
30 Wolf op. cil. p9. 
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Implications for Environmental Impact Assessment Theorv 

Although this study has been restricted to Barbados, the detailed exploration of the case has relevance to 

more general theoretical propositions about the development of EIA theory and practice. Four issues 

relating to policy and implementation analysis will be discussed in this section. The first issue is that 

argumentation can contribute to comparative EIA analysis by offering an interpretive framework for an 

analysis of policy meanings. Efforts to understand how EIA works in different socio-cultural contexts can 

be expanded to embrace analyses of how EIA meanings are created and shared by actors in a policy 

situation. 

The Barbados case is particularly relevant for the development of comparative analyses among those small 

island states with recent colonial histories. The role of external aid in the development strategies adopted by 

Batbados has involved not only the transfer of technical knowledge but of ideological biases. In the context 

of a highly centralised planning system,. these ideologies form the· basis for considerable power vested in 

government professionals over public coastal zone management issues. This is a matter of continuing 

concern in developed countries where theorists are interested in how planners deal with the ethical dilemmas 

of practice.31 It would be useful for other small-island developing states to have more extensive research on 

actor and context-defined meanings of EIA which would offer a range of analytic lenses within interpretive 

philosophies. Where argumentation is systematically linked to relations of dominance, this may guide 

strategies for EIA implementation towards direct consideration of the politics of participation. 

The second policy issue is that a framework of argumentation widens the scope of EIA analysis to include 

contextual meanings and emphasizes a philosophical belief that knowledge is context-specific. An 

argumentative perspective of EIA validates people's experiences as the foundation for understanding and 

critical reflection. The approach suggests that EIA policy analysis should not be definitive but should be tied 

to situations located in some conceptual demographic, political or other "space". 32 This is important 

because EIA, by its nature, is a composite of complex political and scientific judgements. The outcomes of 

EIA are therefore necessarily varied. The adoption of the prevailing rational information models of decision

making, for example, restricts the role of EIA users to that of finding solutions within given constraints. 

Conversely, an argumentative perspective of EIA accepts the potential legitimacy of multiple perspectives in 

a given policy situation. This approach extends the boundaries of the possible in EIA implementation. 

Specifically, an argumentative anlaysis of EIA extends current institutionalist and symbolic action towards a 

a bottom up model of EIA theory which emerges from the experiences of policy actors. Currently, multiple 

interpretations of EIA which are embraced by many institutionalist and symbolic action models, emerge 

from the interpretations of a professional elite.33 In contrast, an argumentative analysis is based on the 

contextual knowledge of poliCy actors at a historical point in time. Such an analysis accepts that practical 

knowledge is based largely on the warranted arguments or warranted truth claims of policy actors. These 

arguments or claims are temporary statements about what policy 'actors think they know about EIA These 

31 Maz:za (1996), Hoch (1996). 
32 Yanow (1996), p.237. 
33 See Kurian's (1995) analysis of models ofEIA theory. 
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statements are expected to be superseded, but for the moment. it is the best we, as a society, have to work 

. witlLIn developing-countries, a model of EIA based on practical knowledge such as an argumentative 

perspective is very relevant because it demands an understanding of the use of EIA in the context of a rich 

variety of human and physical environments. 

Issue nwnber three is that an argumentative perspective of EIA policy and practice recognises that actors in a 

policy situation use strategically crafted arguments, not necessarily to manipulate decision outcomes, but to 

represent their analytic and moral convictions. The conceptualisation orElA policy and implementation 

analysis as arguments rather than science can provide a-practical basis for improved analytic frameworks?4 

For example, the use of Toulmin's structural model facilitates the exploration of the motivating reason 

underlying the adoption of certain policy positions by allowing the creation of a visual map of 

interrelationship between evidence of policy problems, underlying world views and assumptions, and 

resulting claims and conclusions . 

. The fourth issue to be considered is that argumentation provides a platform for the development of a 

theoretical framework which incorporates multiple perspectives of the policy situation. The success of 

institutional programmes based on the design of procedures for the collection, analysis and dissemination of 

information1s limited by their failure to consider the politics of participation. The politics of participation is 

bound up with entrenched relations of power in a society. Regarding the tensions encountered in the Port St. 

Charles case, the research shows how argumentation theory may be used to explore how symbolic language 

such as story-lines and myths may be used to unite groups behind a single policy initiative while concealing 

differences in expectations and reinforcing outdated modes of dealing with policy problems. In the case of 

Port St Charles, the story-lines of technocracy and business, pivoting on policy myths of developmental ism, 

nationalism, democracy and powerlessness, reinforce the power of the traditional institutions and 

reemphasize traditional instrumental technocratic approaches to policy issues. The legitimacy of these 

interpretive schemes can be questioned only by giving broader consideration to alternative ways of seeing 

the policy situation. Alternative interpretations of EIA are evident in countries such as Canada where some 

provinces have made efforts to inb'oduce opportunities for direct public· participation in EIA analyses and 

decision-making.35 

The inherent ambiguity in language means single interpretations are virtually impossible. Multiple 

interpretations and meanings may explain why there is poor cooperation in policy implementation. 

Argumentation offers a· framework for uncovering the points of convergence and divergence of these 

interpretive perspectives drawn upon in the policy process.36 The inclusion of multiple meanings and 

multiple interpretations in an analysis of coastal EIA policy and implementation widens the institutional 

terrain from the focus on a single perspective in a single theoretical model of policy and practice towards 

incorporating multiple perspectives in a single framework. The development of strategies for dealing with 

multiple meanings of EIA is in keeping with current concerns about the analysis of argumentation and 

communicative acts as the basis of calls for a more participatory form of planning. Healey is a strong 

advocate of planning practice based on the principles of interdiscursive communication and inclusionary 

34 See for example Dwm (1993); MacRae (1993); Majone (1989); Hillier (1993); Luke & White (1985). 
35 See for example Sadar and Stolt (1996). 
36 Yanow (1996). p.233 -234. 
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argumentation.37 Similarly, the notion of discursive democracy has been advanced as a basis for radical 

.. transfonnationto the political and social structures which-are-currently in place to direct planning?8 A 

focus on actor-defined and context-defined meanings provides an opportunity for strategic approaches 

dealing with multiple meanings to emerg~ from the specific socio-cultural context of EIA policy and 

implementation. 

In summary in this study, an argumentative analysis based on actor-defined and context-defined meanings is 

being advanced as an appropriate area for EIA analysis in efforts to understand how some constraints to EIA 

implementation are politically structured, how EIA works in different socio-cultural contexts, and how the 

interpetations and perceptions.ofEIA implementors may be uncovered and taken into account in the design 

of institutional arrangements.- This is are-mapping of the institutional terrain of EIA policy which requires 

that EIA implementation incorporates the ongoing interpretations and reinterpretations of individuals. This 

fonn of analysis requires actors in the policy situation to reflect on their work, to be self critical and 

acknowledge different ways of experiencing and understanding in the use of EIA. The value of an 

. argumentative analysis is that it allows policy makers to anticipate the political consequences of their actions 

and the political consequences of alternative development proposals. 

Significance of the Research 

Much of the research on EIA has focused on identifying particular socio-political factors which hinder or 

facilitate the use of EIA as part of a framework of environmental management and planning. O'Riordan and 

Sewell, for example, use the notion of national political styles as a framework for measuring the extent to 

which and how EIA is used. Similarly, Ortolano et al identify six control mechanisms influencing EIA 

implementation. 39 Approaches such as these treat EIA as an abstract entity. Yet, EIA is a phenomena 

which is made meaningful by those who use it I argue that the way individuals value and interpret EIA is 

observable through language. An understanding of EIA as a socially constructed phenomenon has 

significant implications for its implementation and for its policy design. 

The significance of this perspective is that it opens up a way for understanding and analysing the underlying 

world views, assumptions and beliefs that shape interpretations of and approaches to EIA, and by extension 

also influence the policy process, power relations, access to information and resource bases. This research 

offers to EIA scho1arship a rich description and empirically validated approach to understanding the 

significance of socially constructed meanings of EIA. The research findings also provide a basis for 

considering the fonnal-provision s best suited to a specific policy setting. 

The argumentative framework developed in this study identifies the political structuring which attends 

technical aspects of EIA and which dominant rational information models ignore. Although this political 

structure is a dynamic process I use analytical concepts which recognise the inextricable links between text 

and context. An argumentative framework, therefore, provides a basis for understanding how broad models 

37 See for example Healey (1993a); Kemp (1987); Healey (1996); Hillier (1993). 
38 Oryzek (1990). 
39 Healey (1996) argues from an institutionalist perspective for more participatory foons of planning. 
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of EIA have been transfonned into local expressions. The analysis \ll1covers the values attached to economic 

development, ecological concerns and democracy, as well as perceptions of EIA among different policy 

relevant groups at the situational level of practice. 

This research work is potentially significant for Barbados. EIA scholarship for Barbados has been 

concerned mainly with recommendations for administrative procedures and technical guidelines. There has 

been no published work concerned with exploring interpretations of EIA in the policy arena. There is also 

no similar published work for other small island states in the Caribbean. EIA scholarship for Caribbean 

territories has not examined the significance of the role of language, bo\ll1d up with relations of power, and 

the structuring of EIA meanings and implementation. In addition there has been no published work which 

links argumentation in the EIA policy process to fonns of institutionalisation and implementation. 

The argumentative analysis \ll1dertaken in this study, therefore, extends existing institutionalist and symbolic 

action models of EIA by providing a framework for observing language as a resource for mediation of EIA 

outcomes. In addition, while institutionalist and symbolic action models provide a sound analytic 

framework for EIA in retrospect, the argumentative approach offers an invaluable basis for anticipating the 

political consequences of choices made in the policy process. The analysis draws attention to the 

fundamental importance of multiple meanings in the policy and practice of EIA. Existing models have 

represented multiple meanings as a hindrance to the policy process rather than as a significant resource. 

Argumentation focuses attention on the potential of multiple meanings to fonn the source of opportunities to 

broaden the decision-making base as well as to obscure outdated modes of decision-making. Furthermore, 

while current models of EIA rely heavily on the interpretations of a professional elite, an argumentative 

analysis has at its core the accounts of those persons involved at the situational level of EIA practice. 

The elements that make up the argumentative framework reflect the comprehensive understanding of EIA as 

simultaneously political, interactive and technical. The analysis is pertinent therefore to growing 

recognitions of EIA as a phenomenon which seeks to achieve several outcomes. The framework can be 

extended for use in the analysis of policy documents particularly those formulated by external funding 

agencies as well as government and non-governmental organisations. 

This study reveals the need for multiple meanings and interpretations of EIA to be treated as an inevitability. 

The case of Port St Charles illustrates how the practice of EIA is historical and institutionally structured, 

and situationally defined. The analysis therefore opens out the frames of reference used to address questions 

such as how EIA works in different socio-cultural contexts. 

In addition the research serves as confinnation that there is a dire need for the decision-making base of 

development activities to be broadened in order to reduce the dominance of specific frames of reference in 

the use of EIA. This need has emerged also from other studies of EIA taken, for example, from 

institutionalist perspectives. and it is significant to have this finding confirmed by empirical research using 

another theoretical lens. 40 

40 Healey (1996) argues from an institutionalist perspective for more participatory fonns of planning. 
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The conclusions drawn from the research have to be interpreted with caution given its grounding in a single 

case study. However, they do provide insights into how constraints to the effective use ofEIA are politically 

structured. The argumentative analysis uncovers many issues that would have been left unaddressed using 

dominant mtional information modes of analysis. Significantly, while rational infonnation models of EIA 

are regulated by the need for objectivity, an argumentive analysis has a vety different goal. An argumentive 

approach to EIA analysis is regulated by the need to illuminate the meaning and significance of EIA as a 

historical process in the lives of policy relevant groups in Barbados. 

Future Reaearch 

A significant question which emerges from this research relates to the issue of political perspectives of EIA 

at the situational level of practice. The case of Port St. Charles has further highlighted the overwhelmingly 

powerful role of political leaders in developing small-island states and the need for further empirical 

research into the world views adopted by this key policy relevant group . 

. It is also evident that there is much more research-needed on understanding the interactions between 

different types of language and action in the use of EIA. Other methods can be developed to deal with these 

issues such as those developed within a discourse analytic framework. Another important question that 

emerges from this research is what an argumentative model of EIA would look like. Standards of 

argumentation must of necessity emerge in specific contexts. Future research must address this issue of 

incorporating issues of value, fairness, and truth in dealing with consultations surrounding environmental 

management This is particularly relevant in developing small-island states where there may be a complex 

web of professional and personal relationships. 

In addition, this research is a foundational step towards participatoty research in EIA In the context of 

intensive feelings of inequality and. injustice among policy relevant groups and some resentment to the 

involvement of international bodies in local affairs, there is need for further research into stmtegies for 

decision-making based on local knowledge and perspectives. Specifically, there is a need for participatory 

research in EIA in which the researcher and the researched are partners in the process of learning through 

reflection. 

Concluding Remarks 

The case of Port St Charles demonstmtes that argumentative practices in EIA are more than just peripheral 

activities. It is clear that the development of EIA policyandpmctice is being controlled, consciously or 

unconsciously, by those with tmditional decision-making power. The argumentative accounts of policy 

actors reinforce relations of dominance in decision-making matters. If EIA is to be implemented as an 

anticipatoty policy in Barbados, there is a need for policy-makers to anticipate the political consequences of 

their decisions and actions. This study begins that interpretive process. This case study of Port St Charles 

has provided empirical evidence that policy problems are constructed on the basis of the contextual 

knowledge of individuals. I judge the argumentative framework effective in examining how coastal 

management problems are conceptua1ised and how constmints to the use ofEIA are structured. 
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A focus on argumentation is consistent with current interpretive and communicative perspectives of planning 

practice and policy analysis. These approaches advocate participatory approaches aimed at integrating 

social-learning and goal-oriented activities. An argumentative focus in this study is not meant to imply that 

language analysis offers a complete interpretation of EIA or a total solution to problems of policy design and 

implementation. The use of argumentation is also not a flawless solution for fostering a more 

comprehensive framework within which the issues of EIA can be reasoned, negotiated and dealt with. The 

use of argumentation as a basis for planning through debate assumes that policy actors all have a genuine 

interest in improving the eXisting decision-making culture. However, Yanow warns "let us not fall again 

into the fallacy of faith in ideal language and rational systems of signs, believing that reasoned discourse will 

be sufficient to overcome differences of worldview and their related practices. At the same time, attempts to 

communicate and to interpret communications,. whether through language more traditionally conceived or 

through the languages of objects and acts, are all that we have".41 Well-intentioned political directorates in 

BaIbados and other developing countries, possessing a concern for greater accountability and equity in 

public decision-making, must recognise that there are multiple ways of understanding and making sense of 

EIA. They must weigh their options carefully. There is need to develop creative ways of understanding how 

EIA outcomes are being formed, channelled and directed by those responsible for using them on the basis of 

their contextual knowledge. Only then can decision-makers hope to anticipate the political consequences of 

decisions and choices with respect to the use of EIA. This insight is a prerequisite to the integration of EIA 

into existing planning systems as an anticipatory policy intended to improve public decision outcomes . 

••••• 

. 41 Yanow (1996), p.237. 
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Appendix One 

The interviewees as pseudonomously referred to in the text: 

Name 
EarlR 
AlbertR 
StanN. 
Timothy 1. 
HiltonO. 
HarryR 
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RodneyO. 
Ash A 
DonaldY. 
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Morris 1. 
Lance C. 
SheldonD. 
GrantR 
StuartT. 
SimpsonO. 
EdwardD. 
StacyE. 
HeatherT. 
Dr. Colin Hudson· 

Constituent Group 
Review Committee 
Review Committee 
Review Committee 
Review Committee 
Review Committee 
Review Committee 
Review Committee 
Review Committee 
Review Committee 
Review Committee 
Review Committee 
Review Committee 
Project Team 
Project Team 
Project Team 
Project Team 
Community 
Community 
Community 
Community 
NGO 
NGO 
NGO 
NGO 

• Dr. Colin Hudson did not request anonymity. 

Professional Background 
Physical Planning 
Physical Planning 
Physical Planning 
Physical Planning 
Engineering 
Engineering 
Engineering 
Biology 
Biology 
Environmental Studies 
Environmental Studies 
Economics 
Engineering 
Engineering 
Engineering 
Physical Planning 
Clerical 
Management 
Teaching 
Fishing 
Biology 
Biology 
General 
Agricultural Technology 
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Appendix Two 

Interview Topic Guide 

Focus Issues For Interviews: First Round 

1. The interviewees' training and background. 

2. The length of time the interviewee has been involved in coastal planning or management and their 
role and area(s) of interest. 

3. Their understanding of the key issues and techniques used in planning and managing the coastal 
envrionment. 

4. The type of environmental impact assessment (EIA) system currently in operation for the planning 
and management of the coastal areas. 

5. How the system works ie. agencies involved and their communication network(s). 

6. The interviewees' understanding of the concept ofEIA. 

7. The interviewees' role in EIA. 

8. Any noticeable changes in the way in which EIA bas been used over the last 10 years or whatever 
period the participant has been involved in coastal planning or management; if so, what accounts 
for the changes. 

9. The interviewee's understanding of the reasons for introducing EIA. 

10. The interviewee's understanding of who or what benefits from the use ofEIA in coastal planning 
or management and in what way. 

11. The interviewee's experience ofEIA in practice. 

12. The interviewees' views on the future role ofEIA (expected/potential). 

13. Any other comments which the interviewees would like to make. 

Focus Issues For Interviews: Second Round 

1. The strengths and weaknesses of the current informal EIA system in coastal planning and 
management. 

2. Interviewees' expectations and other groups' expectations of the difference a formal EIA system is 
expected to make. 

3. The extent to which interviewees' believe the use of standardised criteria and regulations 
(described as part of formal EIA) will influence decisions. 

4. Interviewees' views about if and how EIA is useful in dealing with the social, economic, physical 
and ecological aspects of environmental issues. 

5. Changes required to accommodate a formal EIA system (administrative, attitudinal, legal, 
technical). 

6. Favourable/unfavourable conditions for introducing formal EIA. 
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7. Interviewees' perceptions of what makes an EIA system effective. 

8. The relationship(s) if any between UN agreements, international environmental agreements and 
the introduction of the formal EIA system currently under debate. 

9. The relationship(s) if any between international and regional funding agencies and the 
introduction of the formal EIA system currently under debate. 

10. The relationship(s) if any between internationallregionalllocal NGOs and the introduction of the 
formal EIA system currently under debate. 

11. The extent of the influence existing government agencies have in shaping the proposed formal 
EIA system. 

12. Interviewee's views on the influence of the U.K. heritage. 

13. Interviewees' views on the influence of American practice. 

14. Expectations ofEIA among different interest groups (government agencies, NGOs, consultants on 
projects, funding agencies) involved in coastal planning and management. 

15. Expected changes in views ofEIA as a result of the introduction of a formal system involving 
standardisation of criteria and regulations. 

16. Interviewees' preferred form ofEIA and their justifications of those forms. 

17. Views on using a formal and informal EIA system simultaneously. 

18. In some countries formal EIA was expected to increase public accountability, so interviewees 
views on any relationship(s) between the proposed system and public accountability. 

19. Interviewees expectations about public participation. 

20. Interviewees' views on government / private sector approaches 
(writtenlverballpracticallintended/actual) to environmental issues. 

21. Views on the multi-faceted nature ofEIA (political, technical, etc.). 

22. Views ofEIA in appraising policies, programmes and plans. 

23. Views on long-term approaches to environmental management and the role ofEIA. 

25. Views ofEIA as a 'rational decision making tool' in Barbados. 

26. Views ofEIA as 'symbolic'. 

26. Views of EIA to 'legitimise' decisions. 

27. Views of the role ofEIA in changing 'ways of thinking about/approaching' the environment. 

28. Any other views on the role ofEIA in coastal planning and management. 

29. One word which comes to mind to describe EIA. 

30. Any other comments interviewees would like to make about their experiences with and/or 
expectations of EIA. 
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