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1. Background and project description

The Soufriere Marine Management Area (SMMA) was established in 1994 following an 18-month long
process of participatory planning, which resulted in the creation of an inditutiona and technica
framework for the management of the areers coastal resources and the conflicts provoked by the
diverse use of these resources. The final agreement on the SMMA was the cregtion of amarine
management area comprising 11 km of coastline and the adjacent marine area, to include marine
reserves, fishing priority areas, multiple use aress, recregtiond areas and yacht moorings.

The usersinclude fishers (pot, line and seine), yachtspersons, recreationd divers, and the wider
community for other recreationa purposes. The management ingtitutions include the Department of
Fisheries, which through the Fisheries Act of 1984 is authorised to establish and manage Fishing Priority
Areas and Marine Reserves, Soufriere Regiona Development Foundation (SRDF) a community- based
organisation, to which power has been devolved from Government for the purpose, anong others, of
developing and managing the coastd area of the town; and the Soufriere Marine Management
Asociation (SMMA), which is responsible for coordinating management activities and guiding the
formulation of a comprehensve management plan.

The Soufriere coagta region, on St. Luciass southwest coast (see Figure 1), is an area of great
ecologicd diversty, with well-devel oped coral reefs, outstanding landscapes, and foredts. Its economy
is based on agriculture, fishing and tourism. In response to arange of environmental and devel opmental
issues, new management activities in the area began in the early 1980s, with the legal declaration of
marine reserves and fishing priority aress. These efforts however met with limited success, probably
because they were designed and implemented without the participation of resource users.

During the 1980s, resource use conflictsin the arealincreased dramaticaly, as aresult of a number of
factors including the expangon of the tourism sector, technologica changes in the fishing industry, and an
increase in negative impacts from land- based activities, notably agriculture, industry and congtruction.
These conflicts manifested themsalvesin increased competition between seine fishers and yachters over
the use of fishing areas, disputes between pot fishers and recreationa divers over the use of reefs,
restriction of access caused by the construction of a coastd jetty, and local opposition to centra
government=s management activities and zoning decisons.
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With the escalation of these conflicts, the generd public and leaders of opinion in the area expressed
concern, and resource users demanded action on the part of public authorities. In response to these
cdlls, three agencies, the Department of Fisheries, the Soufriere Regiona Devel opment Foundation and
the Caribbean Natura Resources Indtitute, joined forces to begin a process of consultation that would
lead to the definition of new management arrangements for the area.

2. Description of stakeholder groups
The following table identifies the various sakeholder and interest groups.

Resour ce, use or

Organisations with

Organisations

Users and non-

sector management authority representing users and or ganised
communities stakeholders
Planning and Ministry of Planning Soufriere Regiona Genera public and all
development Development Foundation, | Soufriere residents
Soufriere Town Council,
and St. Lucia Nationa
Trust
Living marine Department of Fisheries Soufriere Fishermen-s Fishers, other
resources Association, St. Lucia harvesters of marine
Dive Association, and St. resources, recreational
Lucia Whae and Dolphin divers, and dive
Watching Association operators
Transportation St Lucia Air and Sea Soufriere Regiond Boat operators and




Resour ce, use or Organisations with Organisations Users and non-
sector management authority representing users and or ganised
communities stakeholders
Ports Authority and Development Foundation traders
Customs and Excise and Soufriere Water Taxi
Department Association
Beaches Parks and Beaches Generd public and all
Commission (since Soufriere residents
replaced by the Nationa
Conservation Authority)
and Soufriere Town
Council
Tourism Ministry of Tourism and St Lucia Hotel and Hotels, yacht
St. Lucia Tourist Board Tourism Association, operators, dive
Soufriere Regiond operators, day-boat
Development Foundation, | charters, taxi drivers,
St. LuciaDive tourism workers,
Association, and St. Lucia | restauranteurs,
Day Boat Charter visitors, and Soufriere
Association residents

3. Stakeholder identification and analysis

At the beginning of the planning process, the facilitators did not conduct a full-fledged analyss of
stakeholders. They however prepared aligt of identified users of the area, and conducted a mobilisation
exercise (mesetings with individuals and organisations) aimed & ensuring the participation of these
stakeholdersin the exercise. The process can be summarised as follows:

< theformd consultation and planning processinvolved a series of meetings, some with al identified
stakeholders, others focusing on more specific issues, needs or zones, and followed alogica
process of problem identification, agreement on need to negotiate, and negotiation of management
ingruments. These meetings took place over aperiod of 18 months, and resulted in the formulation
of an agreement which was submitted to, and formally endorsed by, the Cabinet of Minigters,

< the agreement was reached in June 1994, and was formdly launched in June 1995. It provided for a
new zoning plan (fishing priority areas, marine reserves and multiple-use areas), arange of
management measures (user fees, incentives, etc.) and anew inditutiona arrangement, with the
establishment of a Technical Advisory Committee, chaired by the Chief Fisheries Officer, and with
the delegation of co-ordinating responghilities to the Soufriere Regiona Development Foundetion;

< during 1995 and 1996, work focused on the implementation of the main eements of the
management agreement, including the demarcation of aress, the establishment of the fee systems, the
provision of technica assstance to fishers and other resource users, the facilitation of specific
negotiations among stakeholders, and the preparation of information materiads,
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in 1996, aware that it was encountering difficulties in the implementation of the SMMA, and that
some sectors had not been properly involved in the planning process, the Soufriere Regiond

Devel opment Foundation asked the Caribbean Naura Resources Indtitute to facilitate the
preparation of a communication plan. In the preparation of this plan, a smple method of stakeholder
andysis was employed in order to define the most gppropriate communication messages and media.
The plan has since guided severd of the ectivities of the SMMMA, but it has not been systematicaly
implemented;

inlate 1996 and 1997, the SMMA encountered a number of problems, apparently caused by
changes in loca socio-economic conditions and by arange of politica factors. In response to these
problems, a number of decisons were made, which did not follow the established consultative
process and resulted in ade facto reconcentration of authority in the hands of government agencies.
At the same time, a number of users, notably sections of the loca fishing community, began to
agitate againg the SMMA and to demand changes in management arrangements,

in response to this crids, the SMMA began a thorough review process, which involved dl relevant
stakeholders, and which resulted in the recent reorganisation of the management arrangement, with a
new agreement (signed by the government and six civil society organisations) and anew
organisation, the Soufriere Marine Management Association, composed of the sSgnatories to the
agreement, which is now responsible for coordinating the implementation of the agreement.

4. Main lessons learnt

This experience has aready taught a number of lessons which have proven useful to planners, managers
and development workersin St. Lucia and other parts of the Caribbean region. With specific reference
to stakeholder andlys's and related gpproaches to planning and management, the following points can be
noted.

One of the greatest threats to the success and effectiveness of participatory management
processes and ingtitutionsis the accidental or deliberate exclusion of one or more groups of
stakeholders from the planning and negotiating stages.

Thisis alesson that many resource managers have learnt the hard way, and one that iswell
illustrated by the experience of Soufriere. For example, severa problems of enforcement of the
initial agreement concerning marine reserves within the SMMA came from fisherswho resdein
nearby agricultura communities (and not in the coasta town of Soufriere as dl regular fishers
do) and who have the tradition of setting pots and diving for reef fishes seasondly, and very
occasonaly. These individuas had not been identified in the early stages, and were thus not
involved in the planning and decisonmaking process. Most experiencesin participatory natural
resource management in the Caribbean region, some more dramaticaly than others, can provide
such examples of excluson which have resulted in the weakening of management agreements
and procedures, because of alack of commitment (at best) or outright opposition (at worst).



Thereisneed for rigorous methods of stakeholder identification, which aim at ensuring that

all parties are properly recognised and given a chance to participate in the process.
There is need to make a distinction between stakeholder identification and stakeholder
analysis, or, at least, to see the former as an indispensable first step in the process of
stakeholder analysis. Thereis thus a need for methods that would ensure that dl stakeholders
are properly identified. Thisis chalenging, as experience shows that many stakeholders are not
immediatdy Avisblef, because of arange of factors that can include powerlessness, distance, or
the seasondity or rarity of their involvement in resource use. It gppears that the only way to
avoid this excluson would be to begin with an identification of dl the current and potentia
functions and uses of the natura resources which are the object of management or the focus of
conflict, and then to identify dl the groups and actors who may have a stake in these functions
Oor USES.

Stakeholder groups and communities are far less homogeneousthan it is generally assumed
by the initiators and facilitators of participatory management processes.
In Soufriere, the experience of the past decade has confirmed that it is not possible to talk about
Afisherd, Atourism operators) or Ahotelsf and to assume that these groups have common
interests, needs and expectations. Indeed, even within the same fishing household in Soufriere,
one can see many differencesin livelihood strategies, based on sex, age or culture. Another
main chalenge of stakeholder andysisis therefore to define methods which can take these
differences into account, and dlow for ther integration into management decisons.

Even when stakeholders are properly identified, and when their interests are properly taken
into account, there are many forces which militate against the fair and equitable distribution
of rights, responsibilities and benefits.
In the planning phases of the SMMA process (1992-1994), a particular effort had been made
to ensure representation of various interest groups within each sector. For example, there were
eght fishermen who were systemdticdly invited to al negotiation meetings and activities, and
these individuas were assumed to represent dl types of fishing. However, and without this being
noticed by the facilitators of the process, severd of these fishers began to miss meetings, while
the two leaders of the loca Fishermerrs Cooperative began to assume more responsbility and
to act as the spokespersons for the entire fishing community. In effect, what happened in this
ingance was a progressve return to the initid pattern of power relaions within the fishing
community, with the poorest and weakest of its members having little or no voice in forma
negotiaions.

Representation and representativeness are two different concepts, and effective representation
isdifficult.
Facilitators of participatory processes often place much emphasis and importance on ensuring
adequate representation of stakeholder interests. But in practice, it is not possible to ensure that
al sectors are properly represented in dl forma and informa negotiation activities. Y, it
remains possible to ensure that participants in these activities formulate views, opinions and
demands which reflect those of al stakeholder groups. It may therefore be useful, in many
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instances, to pay less attention to representation (i.e. involving people who legitimatdy spesk
on behdf of stakeholders) and to value representativeness (i.e. involving people who may not
represent any particular group, in apolitica sense, but whose views are representative of the
needs and interests of a given sector).

The legitimacy and competence of facilitation are essential requirementsfor the success of

participatory planning and negotiation processes.
In the case of the SMMA, one important factor in this regard has been the collaboration of
severd fadilitators, and the fact that the conduct of this negotiated process was presented to,
and percaived by, sakeholders asthejoint initiative of three partners, rather than the individud
effort of one agency. These included the Department of Fisheries of the Ministry of Agriculture,
which brought to the processiits legal mandate and authority as well asitstechnica
competencies, the Soufriere Regiona Development Foundation, a community organisation that
had loca and nationd legitimacy, palitica linkages and a demondrated ability to implement
development projects,; and the Caribbean Natura Resources Ingtitute (CANARI), atechnical
organisation that was perceived as independent, bringing facilitation expertise and experience to
the process. In many respects, it could be argued that the initid negotiation which took place
among these three partners, and by which they agreed to initiate this process and to share the
facilitation roles, has been adecigve factor in the relaive success of this process. Alliances are
one of the answers to the need for legitimate and effective facilitation.

When carried out in a participatory fashion, stakeholder analysisis an instrument of dispute

resolution.
At the beginning of the planning process (1992-1993), large meetings were organised, at which
each stakeholder group was invited, in turn, to present its interests, expectations and concerns
(and & which dl other participants were obliged to listen without arguing or negotiating
outcomes). This activity proved extremey useful. It created aforum of dialogue and interaction,
and dramatically increased the participants understanding of, and respect for, the views and
needs of others. In thisway, it created the conditions for the direct negotiation of management
procedures. One example of this benefit was seen in the congtructive didogue that was
subsequently established between pot fishers and recreationd divers, which these meetings
made possible.

Natural resource management and devel opment processes take place in constantly evolving

situations, and conflict management and participatory planning activities often suffer from

the incorrect assumption that conditions are far more static than they arein reality.
Indeed, the Soufriere experience illustrates the importance of change, in both human and
environmenta terms. Since the SMMA was formally created in 1994, changesin this area have
included the dmost smultaneous closure, in 1996, of two of the main employers and economic
activitiesin the area (one hotd and one agro- processing factory), which radicaly changed the
employment conditions, and the destruction of severd reef areas by Hurricane Lenny in late
1999. These examples not only demondtrate that socia, economic and environmental conditions
can and do change, but they aso dispute the prevaent perception that processes of change are
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linear. Many natural resource conservation and management interventions are based on the
premise that local systems are affected by a process of environmenta degradation caused by
human interventions, while field observations suggest a more complex redity. In Soufriere, for
example, coastd resources are likely to have been severdly affected at the time of the expansion
of plantation agriculture in the 18th century, and to have recovered following the demise of the
sugar indugtry in the area towards the end of the 19th century. Change (and its complexity) isa
factor that must be taken into account in stakeholder andlyss and participatory management.

Conflicts cannot be resolved; they can only be managed. The challenge, therefore, isto

establish conflict management institutions that are capable of responding equitably,

effectively and efficiently to emerging changes, evolving issues and new needs.
Theterminology of conflict resolution has now practicaly disappeared from the devel opment
lexicon, and for good reasons. The case of Soufriere is another example of the fact that conflicts
are never fully resolved (a specific disoute may however be resolved) and that new conflicts can
adways emerge. In this case, it was naively assumed by its facilitators that the participatory
process of 1992-94 would resolve conflicts, but it did not. In many respects, the fundamental
difference between the initial agreement of 1994 and the one that was reached in 1999 following
the indtitutiond review is precisely this one. The first agreement aimed a resolving conflicts, and
time showed that it was not adequate to address the new issues that evolving conditions had
created. Thislatest agreement, it is hoped, provides the indtitutiona basis for the management of
current and future conflicts and, as such, may have far greater chances of success.

In Stuations where conflicts are acute, and are at the origin of the stakeholder andysis exercise,
there isindeed a danger that conflict management may become an end in itself, rather than the
means of addressing broader devel opment issues. In retrospect, this may have been the casein
Soufriere, and may have been responsible for some of the problems encountered in the
implementation of the agreement. It could easily be argued that what was negotiated at the
beginning of the planning process was an agreement to resolve conflicts (as these conflicts were
the motivation for action), rather than an agreement to negotiate the procedure for the
management and development of the area. As aresult, the process failed to develop acommon
vison and clear management objectives, and the SMMA suffered from this.
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