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focus on their own interests or the interests of their group.  While the processes of
community or stakeholder involvement may eventually transform community players
from stakeholders striking a bargain or playing a utilitarian game, to being concerned
with broader interests in the community, this takes time to evolve (Laird, 1993) and is
not likely to begin until significant injustices are addressed or acknowledged.

To the extent that government sees and presents itself as a convener or mediator of
opposing interests, government itself may foster utilitarian, rather than communitarian
values and outcomes.  Conversely, where government presents itself as a guardian of
the disadvantaged, community participation mechanisms that protect minority views and
interests by addressing imbalances of power are encouraged.  The community
members themselves may step out of their roles as representatives of narrow
community interests, and address issues of fairness on a broader scale.  Thus, vehicles
for public participation and stakeholder involvement must be seen within this broader
perspective in order to gauge their accomplishments.

Federal agencies do not have a long history of working together on specific issues. 
When it comes to problems at a particular site, pre-existing relations among them are
largely absent.  Each agency has to worry about how it is perceived by the community,
how to participate in the allocation of responsibilities across agencies, and how to
interact with local and state entities.  With these major preoccupations, engaging in
Rawlsian democracy is probably not high on their list.  With the officials of the involved
agencies differing from site to site, consistency or a uniform approach can hardly be
expected.

As discussed above, the outcomes of interactions of governmental agencies and the
public depend on the roles adopted by each.  These interactions are represented by the
numbered cells in Tables 7-1 and 7-2.  For the government, we distinguish two roles: (1)
the government acting as a trustee who makes the decisions after substantial and
meaningful community or stakeholder input, and (2) the government acting as a
facilitator of consensus/dispute resolution within the community or among the
stakeholders.  For the community, we distinguish the participating community, i.e., those
actively involved in public participation efforts, from the larger affected community,
which includes the non-participants, as well.  A similar distinction is made for
participating stakeholders and the larger body politic. 

Table 7-1 (cells ¬ to ⇔) deals with community involvement, while Table 7-2 (cells ⇐ to
⇓) describes stakeholder involvement.  Mechanisms for both operated in our study sites.
 

Community Involvement Processes (Table 7-1)

The first row of Table 7-1 shows the government adopting the role of a trustee/decision
maker for the affected community.  Two situations can arise: (1) where the affected
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community (the intended beneficiaries of government action) is taken to mean the
interests  represented by the participating members of the community only (cell ¬) and
(2) where the affected community is taken to mean the community at large, even if they
are not present and participating (cell ∧).  The former promotes utilitarian solutions
among those community members who participate, the latter communitarian ones.

In the second row, the government acts as a facilitator of compromise or consensus.  It
operates by either implementing the compromise/consensus reached by the
participating community members voting their self-interests (cell ∨) or it can implement a
normative consensus reached by the community participants on behalf of the larger
affected community (cell ⇔).  Again, the former promotes utilitarian solutions, the latter
communitarian ones.

The above discussion suggests the following.  If what is desired are decisions that
benefit the larger community (both participating and non-participating), this can be
achieved either by government assuming the role of the trustee/decision-maker for the
larger affected community (cell ∧) or by government facilitating an idealized community
participation process (cell ⇔).  This is especially appropriate in environmental justice
communities. 

In contrast, if the participating community members are not able or in a position to think
beyond their narrow self-interests, community  participation mechanisms will leave them
most satisfied if either the government facilitates giving them what they want through
meaningful participation (cell ∨) or if the government uses its authority to bring this
about (cell ¬).  If the community members that actively participate do not adequately
represent the interests of the most adversely affected and/or least advantaged
residents, these latter two outcomes should not be considered an unqualified success,
even if the process is non-contentious and the participating community is satisfied --
because the interests of the unrepresented members of the community may not be
served.

Of course, community involvement mechanisms remain essential even where
government acts as a trustee/decision maker.  These processes provide the
government with the information it needs about community problems, preferences,
priorities, and values so that it can make informed decisions and begin to empower and
build capacity in the community at the same time.

While we have constructed a somewhat clear delineation between (1) government
acting as a facilitator and (2) government acting as an decision-maker [with adequate
and meaningful public participation], the line is not always so well-defined or clear to
either the government or to the participating community -- especially when the actors
have not given thought to their respective purposes or roles for engaging in community
participation.  Even in cases where government has made it clear that it will make the
final decision, the more it opens up lines of communication and listens attentively to the
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community, the more likely it is that government will create the expectation on the part
of the participating community members that they will get what they want in the end. 
When the government makes decisions that fail to live up to community expectations,
the government may judge community participation to have been a success, while the
community considers it to be less so -- or perhaps even a failure.           
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Stakeholder Involvement Processes (Table 7-2)

The first row of Table 7-2 shows the government adopting the role of an trustee/decision
maker for the stakeholders.  Two situations can arise: (1) where the intended
beneficiaries of government action are the participating stakeholders only (cell ⇐) and
(2) where the stakeholders of interest are taken to mean the stakeholders at large, even
if they are not present and participating (cell ⇑).  The former promotes utilitarian
solutions, the latter communitarian ones.

In the second row, the government acts as a facilitator of compromise or consensus.  It
operates by either implementing the compromise/consensus reached by the
participating stakeholders voting their self-interests (cell ⇒) or it can implement a
normative consensus reached by the stakeholder participants on behalf of the larger
stakeholder community (cell ⇓).  Again, the former promotes utilitarian solutions, the
latter communitarian ones.

The above discussion implies the following.  If what is desired is reaching decisions that
benefit the larger group of stakeholders (both participating and non-participating), this
can be achieved either by government adopting a role as an trustee/decision-maker for
the larger group of stakeholders (cell ⇑) or through an idealized stakeholder involvement
process facilitated by government (cell ⇓).  This is especially appropriate in
environmental justice communities. 

On the other hand, if the participating stakeholders are able or not in a position to think
beyond their narrow self-interests, stakeholder involvement processes will leave them
most satisfied if either the government facilitates giving them what they want through
meaningful participation in reaching compromises or resolving disputes (cell ⇒) or if the
government serves as a trustee for their interests (cell ⇐). 

If the stakeholders that actively participate do not adequately address the interests and
needs of the most adversely affected and/or least advantaged members of the
community, none of the processes in Table 7-2 should be considered an unqualified
success, even they are non-contentious and the participating stakeholders are satisfied.

A variant on the government acting in a trusteeship role has been operating at some
DOE sites (Pickett ,1997).  Here the government (often through academic researchers
without close community ties) surveys the stakeholders about their feelings (i.e., values)
concerning contamination and cleanup, and then by itself designs the solutions,
supposedly faithful to the revelation of stakeholder values.  This follows a rational-
science basis for decision making about a site, but not surprisingly often leaves the
most affected citizens, and the contractor as well, dissatisfied with the result.  In our
view, this variant can not be called, or be a substitute for, meaningful participation and
shared decision making.







VII-18

TABLE 7-4: Examples of Stakeholder Involvement Mechanisms

Nature of Government-Stakeholder
Involvement

Examples from
the Cases

⇐ Decision made by government in a
trusteeship role on behalf of all the
participating stakeholders

CAB (Sandia, Albuquerque)

CAB (Rocky Flats)

⇒ Idealized stakeholder involvement
processes reaching a consensus or
compromise among the participating
stakeholders

Design Review Com (So.
Valley, Albuquerque)

Summit (So. Valley,
Albuquerque)

Task Force (St. Louis)

⇑ Decision made by government in a
trusteeship role on behalf of the
stakeholders (mirroring a normative
consensus, possibly expanded to benefit
the larger non-participating public as well)

FSWUG (Rocky Flats)

Saltville Team

⇓ Idealized stakeholder involvement
processes reaching a normative
consensus, possibly expanded to benefit
the larger non-participating public as well

RFLII (Rocky Flats)

Bartlesville Coalition

E. Possible Relevance of the Research to the Brownfields Initiatives

In several of our cases, some forces in the community felt very strongly about not
having their site listed as an NPL site.  The stigma of a community being labeled a
Superfund site and the prospect of liability for future cleanup are commonly regarded as
major factors discouraging businesses from locating in the community.  As we have
seen, many of these communities find themselves in a distressed economic state to
begin with.  Because of the sometimes desperate nature of these impoverished
communities, the case histories often illustrate that there is a shift from concern about
health and environment per se, to interest in and demand for economic (re)development
and revitalization, including opportunities for employment.  Indeed the term
environmental justice is construed broadly to include the need for the enhancement of
welfare in its most expansive sense.  It must also be noted that the community often
seems to have made a strategic choice between demanding cleanup and demanding
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It deserves emphasizing that some avenues for empowerment were not utilized to the
extent they might have been.  For example, communities did not attempt to influence
the choice of the site cleanup/remediation contractor, or who occupied crucial
leadership positions in their communities, such as the site manager, other on-site
agency personnel, or independent experts/designated coordinators.  This is additional
evidence that public participation is a learning process for the communities and the
agencies, both of which have essentially been feeling their way along without
recognizing the all options open to them and the opportunities available for better
cooperation.  This research was undertaken to assist the government, the community,
and other stakeholders in the improvement of participatory processes.


