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The pa rtic ipa tive , 'b o tto m -u p ' approaches o f  con tem porary European IC ZM  (integrated  
coastal zone  management) are ine ffec tua l and  unsustainable. The approach lacks the 
autho rity  and resources to de live r ICZM  and should be abandoned. A  new  m ode l o f  ICZM  
in  a p redo m in a n tly  sectoral adm in is tra tive  fram ew ork is presented. It  requires that 
capacity be b u ilt  in existing statutory authorities and in-house ICZM  groups be established. 
T im e-lim ited  pa rtic ip a to ry  p ro jects  w o u ld  be used to gain in fo rm ation  on con flic ts  and  
issues tha t transcend existing sectora l boundaries, b u t th is in fo rm a tion  w o u ld  be passed 
to the established statutory authorities fo r action. A  sound statutory and  leg is la tive  basis 
is the essential prerequisite  fo r effective coastal management -  no t vo luntary partnerships.
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Introduction
In Europe, traditional sectoral coastal management has 
undoubted ly  fa iled to prevent coastal degradation. 
Spain provides many notorious case studies (Suárez 
de V ivero and Rodriguez Mateos 2005), and there are 
spectacular examples o f continuing coastal degradation 
and deve lopm ent in erosion-prone locations on the 
Algarve coast o f Portugal (Plate 1), and con flic ts  
related to  uncerta in ty regarding erosion response in 
Brita in (Plate 2). Damage to Strangford Lough in 
Northern Ireland, possibly the most heavily protected 
coastal and m arine site in the British Isles, has led to 
threatened legal action by the European Commission. 
Iron ica lly, in some countries the best defences against 
the loss o f coastal q u a lity  have been lack o f money 
(for coastal engineering), remoteness and lack o f devel­
opment. Economic growth, improved transport systems 
and enhanced leisure tim e, however, are all co n tri­
buting  to a phase o f intense pressure on the coast.

In response to the fa ilu re  o f sectoral management, 
a trans-sectoral m odel o f 'integrated coastal zone

management' (ICZM) evolved. U nsurpris ing ly, the 
ICZM  m odel is rooted in a fundam ental be lie f that 
sectoral management, by de fin itio n , cannot de liver 
effective integrated management. D uring  the last 
decade, ICZM  has been en thusiastica lly  prom oted 
by the European U n ion  as a process w ith  great 
potentia l fo r resolving coastal issues and enabling  
sustainable developm ent. Its deve lopm ent has been 
stim ulated further by a European Recom m endation 
(European Parliam ent and C ounc il 2002).

How ever, despite the expenditure  o f m illions o f 
EURO, fo r exam ple on the 30 + projects in the EC 
ICZM  D em onstration Programme 199 6 -2 0 0 0  (Euro­
pean Com m ission 1997 1999a 1999b), the ICZM 
'm ovem ent' is patently fa ilin g  in its aim  o f p ro tect­
ing the European coast. The process is m aking s low  
headway, w h ile  the environm enta l degradation o f 
coasts is accelerating (European Environment Agency 
2006). A t the same tim e, expectations regarding the 
future developm ent o f ICZM have hampered progress 
in strengthening sectoral approaches. This paper 
explores progress in Europe w here the focus lies on
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Plate  1 To urism -re la ted  d e ve lo p m en t on ero d in g  cliffs a t A lb u fe ira  on the  A lgarve  coast o f P ortugal
S o u rce : P ho to  Joni B ackstrom i, A p r il  2 0 0 5

Plate  2 Severe c liff  erosion threatens  the  v illag e  o f H app isburg  on th e  east coast o f N o rfo lk , England.
D e re lic t  defences lit te r  the  beach

S ource : P h o to  M ik e  Page, S e p te m b e r 2 0 0 5  h ttp :/ /w w w .h a p p is b u rg .o rg .u k  (accessed 19 D e c e m b e r 2 0 0 5 )

a voluntary, bottom -up partic ipa tory m odel o f ICZM 
that, w e argue, cannot succeed because o f the:

•  p reoccupation w ith  consu ltation and consensus;
•  lack o f gu id ing  leg isla tion, governm ent p o licy  and 

d irec tion ;

•  weakness o f curren t enforcem ent;
•  insecure fund ing  basis;
•  lack o f a statutory basis and therefore statutory authority;
•  project-based focus;
•  weaknesses in existing sectoral po lic ies that it seeks 

to integrate;
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• strength o f deve lopm ent pressures;
•  pe rce ived  co n se rva tio n  b ias, i.e . it  is v ie w e d  as 

a h in d ra n ce  to  e c o n o m ic  d e ve lo pm e n t, rather 
than  as a m eans o f  a c h ie v in g  su s ta in a b le  
developm ent.

In p a rticu la r, w e focus on tw o  cha racte ris tics  o f 
the contem porary ICZM  m odel w h ich , w e believe, 
are largely responsible fo r the general fa ilu re  o f the 
process to  make any w o rth w h ile  con tribu tion  to 
ha lting coastal degradation th roughout Europe: (i) 
the lim ited  in fluence  o f short-term  in itia tives staffed 
by short-term  employees and (ii) the ineffic iencies 
that arise when the goals o f pa rtic ipa tion  and 
consensus are taken to extremes.

The limited influence of short-term ICZM  
initiatives
Existing sectoral management structures tend to tie 
up recurrent governm ent expend iture  on coastal 
management (in the w idest sense). ICZM  in itia tives 
are seen as experim ental, and consequently they are 
forced onto the fund ing  fringes w here they must rely 
on, and frequently  com pete for, external financ ia l 
support. Such support is usually short-term , rarely 
more than 3 years. For in itia tives to survive longer, 
they must generate fund ing  from  other sources. EU 
and national governm ent attempts to advance the 
process and ph ilosophy o f ICZM  are based on this 
short-term  m odel. The m ajority  o f projects are 
created e x p lic it ly  to u tilize  the fund ing  available.

The typ ica l ICZM  in itia tive  is a 2 -3 -year pro ject 
hosted by a local au thority  and run by a pro ject 
o ffice r em ployed on a con tract basis fo r the tim e 
span o f the pro ject. The host o rgan ization usually 
provides o ffice  space, and in some cases it w il l 
d irec tly  fund the p ro jec t o ffice r's  salary. N ational 
statutory agencies w ith  an environm enta l rem it 
o ften p ro v id e  the in it ia l fu n d in g , fo r exam p le  
English Nature in England and W ales. In the last 
decade the European C om m un ity  has been the 
m ajor financ ia l support o f many projects, funding  
them under various financ ia l instruments such as 
LIFE, TERRA and 1NTERREG. It is a com m on ly  stated 
ob jec tive  o f ICZM  projects that they w ill strive to 
con tinue  beyond the period supported by start-up 
funding. In practice, however, the projects are char­
acterized by ch ron ic  financ ia l insecurity (Scottish 
Executive 2002, 18; M cG lashan 2002 2003), and 
fa ilu re  to secure add itiona l external fund ing  often 
results in the ir collapse.

These short-term  ICZM  projects are usually staffed 
by pro ject officers (typ ica lly  in the ir twenties or early 
th irties). Job insecurity is a dom inan t in fluence, and 
staff are often ob liged to spend a d isproportionate  
am ount o f tim e seeking fund ing  to m ainta in the ir 
ow n position . O ne study estimated that, on average, 
p ro jec t officers spent ha lf the ir tim e  try ing  to raise 
funds (McGlashan 2003, 394). Job insecurity often 
motivates staff to move away from  con tract em p loy­
ment to a perm anent jo b  (perhaps en tire ly  outside 
the ICZM  fie ld), or to another con trac t at the start o f 
its cycle . This means tha t even if  the p ro jec t is even­
tua lly  extended, or a new p ro jec t q u ick ly  fo llow s, 
the o rig ina l p ro jec t o ffice r has departed and a new 
em ployee must be recruited. If a jo b  opportun ity  
presents itse lf an em ployee may move before the 
end o f the ir current contract. A t best, staff turnover 
results in the loss o f useful contacts and experience; 
at w orst the loss o f a p ro jec t o ffice r at a c ritica l tim e 
in m id con trac t can greatly dem ora lize  and damage 
the w ho le  enterprise. By 2002 on ly  one o f the nine 
local coastal fora in Scotland had retained any o f the 
same staff from start-up, and some had on ly  employed 
the ir firs t p ro jec t staff in 1999 (McG lashan 2002, 5).

Short-term contracts mean that p ro jec t officers 
rarely attain the sen io rity  that w ou ld  increase their 
effectiveness and in fluence  w ith in  the ir host o rgan i­
zations. A  co n tribu to ry  factor is that even w here a 
p ro jec t o ffice r does remain through consecutive 
contracts, there is no structured career progression, 
and the status and jo b  tit le  o f the em ployee remains 
the same. If seconded p ro jec t officers are prom oted, 
they often return im m ed ia te ly  to new  positions in 
mainstream em ploym ent.

Project officers ty p ica lly  do not remain long 
enough to bu ild  up the ne tw ork o f personal friend ­
ships and professional relationships that form  a 
potent part o f the effectiveness o f any worker. These 
are pa rticu la rly  im portan t in the ICZM  role, as the 
p ro jec t o ffice r is, by d e fin it io n , try ing  to m od ify  
traditional attitudes and habits (for example, to encour­
age integration rather than sectoral w o rk  practices). 
C ontract staff suffer from  a general perception that 
they are employees o f the pro ject, rather than fu ll 
employees o f the host institu tion.

Young, tem porary employees have litt le  in fluence 
in large organizations in com parison to o lder, per­
m anent and much more h igh ly  paid staff. It is lack 
o f perm anence and sen iority, rather than youth, 
w h ich  are the more serious drawbacks. In discussing 
English Nature's review  o f its Estuaries In itia tive , 
Hayes notes that
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th e  s e n io r ity  o f  re p re se n ta tion  o n  s tee ring  and m anage ­
m e n t g ro u p s  w a s  id e n t i f ie d  as a u s e fu l in d ic a to r  
o f  lo c a l c o m m itm e n t and  s u p p o rt fo r  p ro je c ts ; m o re  
su ccessfu l p ro je c ts  te n d  to  engage  m o re  s e n io r 
re p re s e n ta tio n . (1 9 9 9 , 5)

There is litt le  incen tive  to change attitudes and w ork  
practices at the behest o f someone w ho  is perceived 
as an inconsequentia l transient. The p ro jec t is seen, 
qu ite  correctly , as a tem porary 'add -on ' to normal 
institu tiona l life, something that w ill disappear in the 
not too distant future. Indeed, in some authorities other 
employees are barely aware o f the project's existence.

A ll the points made about p ro jec t officers 
em ployed d irec tly  by ICZM  projects are equa lly  true 
when applied to the un iversity employees (usually 
ca lled research associates) w ho  w o rk  in projects 
w here a un iversity is a partner. O nce again all the 
disadvantages o f youth, con trac t em p loym ent and 
jo b  insecurity apply.

It is the great irony  o f ICZM  that its core ob jec tive  
o f susta inab ility  o f management is pursued by a 
m ovem ent itself characterized by non-susta inab ility . 
In too many cases an ICZM  p ro jec t is a scaffo ld ing 
put up to support a structure that e ffective ly  c o l­
lapses as soon as the scaffo ld ing is taken away. In 
some cases the co llapse is im m ediate and total 
because, w ith  the con tract staff gone, there is no 
one left in the host au thority  w ho  actua lly  worked 
on the pro ject. An exam ple o f this is p rovided by 
the Donegal County C ounc il/U n ive rs ity  o f Ulster 
Demonstration Project 1996-2000  (Power et al. 2000). 
The p ro jec t produced management plans fo r seven 
beaches and carried ou t some lim ited  im plem enta­
tion  measures on the ground. How ever, w ith  the 
exception o f a published good practice guide (M c­
Kenna et al. 2000), the ca pac ity -bu ild ing  outcomes 
o f the p ro jec t were ins ign ificant. A  few  perm anent 
C ouncil staff had superficial contact w ith  the project, 
but, w ith  one exception, these were low -rank ing  
staff concerned so le ly w ith  adm in istra tive  matters. 
Since the p ro jec t ended, tw o  o f its three p ro jec t 
officers have left the ICZM  fie ld .

Paralysis by participation and consensus
V irtu a lly  a ll ICZM  projects are set w ith in  a 
contem porary management paradigm  that attaches 
high value to pub lic  partic ipa tion  in decisionmaking. 
This is well illustrated by the European recommendation 
w h ich  has 'partic ipa to ry p lann ing ' as one o f the eight 
princ ip les o f successful ICZM  (European Parliament 
and C ouncil 2002). Participatory p lann ing in turn is

part o f a modern fashion o f pub lic  'em pow erm ent', 
a management philosophy in w h ich  top-dow n, 
centra lized prescrip tive  management is seen in a 
negative light, w h ile  bottom -up, decentralized parti­
c ipa to ry management is perceived positively. Closely 
associated w ith  this concept o f empowerment, and 
regarded as a p rim ary  mechanism  for ach ieving it, is 
the 'subs id iarity ' p rinc ip le . Subsid iarity is a legal 
p rinc ip le  o f the EU in troduced by the M aastricht 
Treaty in 1992 (Gibson 1999). In general, subsidiarity 
expresses the idea tha t dec is ions shou ld  be taken 
at the lowest appropria te level, the im p lica tion  for 
coastal management being that low er levels are more 
suited to pub lic  invo lvem en t in decis ionm aking.

The ph ilosophy o f p u b lic  partic ipa tion  is now  so 
deeply embedded that, in the current c lim ate , it 
w o u ld  probab ly be im possible to get EU (or perhaps 
even national) fund ing  for any environm enta l man­
agement proposal that d id  not inc lude  a strongly 
developed p u b lic  partic ipa tion  com ponent. Coastal 
management in itia tives searching for fund ing  must 
jum p  through the pa rtic ipa tion  hoop set in fron t o f 
them  if they are to have any hope o f success. Stake­
holder participation is now  an imperative to the extent 
that, in the coastal management literature, the emphasis 
is now  on h o w  it should take place, not //(E dw ards 
et al. 1997; King 2003; O 'R io rdan 2005). In this 
paper w e do not offer any c ritic ism  o f partic ipa tion  
per se. It is free ly  acknow ledged that, as a general 
p rinc ip le , the pa rtic ipa tion  o f the p u b lic  is desirable 
in deve loping  management m odels that w ill affect 
them. However, w e take issue w ith  tw o  linked 
aspects o f p u b lic  pa rtic ipa tion  as seen in ICZM  in it i­
atives. These are, firs tly , the level at w h ich  it takes 
place and, secondly, its obsession w ith  consensus.

The firs t o f these concerns d e fin ition  o f the 'lo w ­
est appropria te  leve l' at w h ich  ICZM  projects should 
operate. EU countries already have national, regional 
and local dem ocra tic  structures. How ever, the par­
tic ip a tio n  p rinc ip le  in ICZM  is c lea rly  based on the 
assumption that ever more local levels o f consu lta­
tion  and agreement are necessary. This leads to a 
s ituation w here established statutory fora com pris ing 
local elected representatives are re lative ly neglected, 
w h ile  p ro jec t staff must spend huge amounts o f 
tim e, energy and m oney o rgan iz ing and servicing 
local pub lic  meetings, stakeholder meetings, pub lic  
surveys and fo llo w -u p  consu ltation exercises. This 
reflects a widespread ICZM  distrust o f all existing 
organizations. W e argue that this often leads to a 
s ituation w here ICZM  efforts becom e characterized 
by 'co n su lta tio n  pa ra lys is ', a c o n d itio n  w here
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noth ing can be done because yet someone else 
must be consulted or re-consulted.

This s ituation is made much worse when the on ly  
acceptable ou tcom e o f this lengthy and cum ber­
some partic ipation iteration is consensus. M any statu­
to ry authorities, for exam ple p lann ing  departments, 
rou tine ly  conduct laudably com prehensive consulta­
tion  exercises, but at no stage does the au thority  
re linqu ish its pow er to act in the absence o f consen­
sus. Indeed, there is no presum ption that consensus 
w ill be achieved. In contrast, many ICZM  projects 
are permeated by a 'no th ing  is agreed un til a ll is 
agreed' ph ilosophy. For exam ple , the ove ra ll aim  
o f the Bantry Bay Charter Project in Ireland, part o f 
the EU Dem onstration Programme in ICZM, was to 
'deve lop a consensus-based integrated coastal zone 
m anagem ent strategy fo r  B antry Bay' (C um m ins 
e t  a l.  2 0 0 4 , 3 9 ).

It may be asked w h y  the vo lun ta ry  coastal man­
agement partnerships have become hooked on con ­
sensus outcomes. (Funding bodies a lm ost inva riab ly  
require stakeholder partic ipa tion , but none demand 
consensus.) In practice, ICZM  projects have little  
op tion  because they operate w ith in  a self-imposed 
pow er vacuum . Since the typ ica l ICZM  p ro jec t pos­
sesses neither the powers associated w ith  ow ner­
ship, nor those o f executive authority, consensus may 
be perceived as the on ly  w ay to w in  the support o f 
stakeholders. Having in it ia lly  rejected the possib ility  
that sectoral agencies cou ld  de live r ICZM, and hav­
ing then com m itted  themselves to pa rtic ipa tion  as 
opposed to mere consu ltation, the projects lack the 
ab ility  to take unilateral (indeed any) executive action. 
This remains the case even w here pow erfu l statutory 
bodies are represented on ICZM  in itia tives, because 
it has become custom ary in the p reva iling  ethos that 
they partic ipa te  on equal terms w ith  other stake­
holders on a one person, one vote basis. This 'leave 
your gun at the doo r' approach may be impressive 
as an exercise in local dem ocracy, but in practica l 
terms it is ill-advised, because pow er to act is effec­
tive ly  lost.

ICZM  in itia tives also tend to accept past mistakes 
as baseline cond itions. For example, there is rarely 
any serious attem pt to remove bad ly p lanned or 
inappropria te  coastal defence structures. Those 
invo lved in partic ipa to ry  consensus-seeking exer­
cises often concentrate on issues w here agreement 
is most like ly  to be achieved, and avoid those that 
seem intractable. This issue is dea lt w ith  in a report 
on Scotland's local coastal management partner­
ships, w h ich  observes that

it m a y  be  co n s id e re d  th a t n o n e  o f  th e  p a rtn e rs h ip s  has 
re a lly  been  tes ted  on  th e  a n v il o f  IC Z M  in th e  fa ce  o f 
a la rge  su b s ta n tiv e  co as ta l z o n e  d e v e lo p m e n t issue. 
(S co ttish  E xe cu tive  2 0 0 2 , 1 9)

Under the heading, 'M a in ta in in g  Consensus -  W ha t 
Cost?', the report voices concerns that in the ir 
attempts to reach consensus, the partnerships have 
active ly  avoided c o n flic t and controversia l issues:

b y  o n ly  d e a lin g  w ith  th o se  'm o th e rh o o d  and  a p p le - 
p ie ' issues th a t e v e ry o n e  can  e a s ily  s ig n -u p  to , th e  
p a rtn e rsh ip s  are n o t m o v in g  fo rw a rd  th e  cause  o f 
IC Z M , as th e y  are  m a in ta in in g  th e  sta tu s  q u o , and 
n o t c h a lle n g in g  a ny  s ta k e h o ld e rs  p o s it io n s  re la tin g  
to  th e  coas t, (p. 20)

How ever, the report also points o u t that, in some 
cases, the non-statutory partnerships have been 
bypassed by developers w ho  deal d irec tly  w ith  the 
s ta tu to ry  bod ies. It may be a de fens ib le  strategy 
for developers to treat the partnerships as an 
unnecessary extra layer o f consultation. The perception 
may be that there is little  po in t in consu lting  them 
since the statutory authorities must be dea lt w ith  in 
any case, e ither because they are the p lann ing 
au tho rity  or because they are statutory consultées.

The search for consensus, or even jus t a high 
level o f agreement, can lead to long delay, and 
m anagem ent in e rtia . In these c ircum stances  a 
partic ipa to ry  process acts as a brake on executive 
authority , and can w o rk  against the pub lic  interest 
rather than in its favour. Partic ipation can lead to 
such a d ilu tio n  o f au tho rity  that it generates pub lic  
d isem pow erm ent. This concept o f pa rtic ipa tion  as 
d isem pow erm ent may appear coun te r-in tu itive , but 
the p u b lic  is disadvantaged when those whose duty 
it is to  pro tect its interest do not do so. The pursuit 
o f consensus (in ICZM-speak 'w in /w in ' situations) 
has become a 'H o ly  G ra ii' whose devotees often 
w ill not face unpleasant facts, such tha t consensus 
demands com prom ise. A  consensus position  m ight 
represent a soc ia lly  acceptable com prom ise, but not 
necessarily (or even often) one that is environm en­
ta lly  acceptable. The ob jec tive  carry ing capacity  o f 
a coastal env ironm en t in physical, eco log ica l and 
human terms represents the bottom  line  in sustaina­
b ility , not a 'p o lit ic a l' consensus. In practice, some 
stakeholders w ill w ish to negotiate a consensus 
position that favours the ir ow n interests. It is very 
much in the ir interest if  statutory authorities feei 
inh ib ited  from  taking proactive  steps w h ile  attempts 
to reach consensus through a pa rtic ipa to ry  process
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are ongoing. Self-serving stakeholders have much 
more to fear from  a pow erfu l statutory body deter­
m ined to pro tect the interests o f the w ide r pub lic , 
than a w e ll-m ean ing  but consensus-hamstrung v o l­
untary in itia tive .

There is a v ie w p o in t that one advantage o f the 
curren t system is that the coastal partnerships can 
act as honest brokers app ly ing  pressure on erring 
local authorities or developers, perhaps even using 
'nam ing  and sham ing ' sanctions against them. Part­
nerships can sometimes be q u ie tly  e ffective pressure 
groups, bu t they rely so much on consensus that 
any stronger action is un like ly  to be agreed. In any 
case a more aggressive strategy cou ld  rebound 
against the partnerships if  they are subsequently 
'frozen ou t' o f decis ionm aking.

Even if consensus is not e x p lic it ly  sought, a par­
tic ip a tio n  exercise is often a pow er play, in w h ich  
various interests battle  for in fluence  w ith  a manage­
m ent authority , w h ich  may have an agenda o f its 
ow n (for exam ple, to  increase em ploym ent). The 
more pow erfu l stakeholders often have a dom inant 
in fluence  w ith  the lead authority . A ll may have a 
say, but some receive a more sym pathetic hearing 
than others. A  property developer, or industry repre­
sentative, can dom inate  partic ipa to ry  structures. If 
they do not get the ir w ay they w ill often exert the ir 
r igh ts  as fa r as the  la w  w i l l  a llo w , som etim es 
further, as the lim its  o f the law  are elastic depend­
ing on the soc io -cu ltu ra l context. Buanes et al. 
(2004) discuss the pow er dynam ics in N orw ay, 
w here the partic ipa tion  o f stakeholders in coastal 
p lann ing  is fo rm a lized . In recent decades, aqua­
c u ltu re  and to u rism  interests have been g a in in g  
in econom ic  im portance , w h ile  cap ture  fisheries 
are in dec line . This pow er d iffe ren tia l is reflected 
in the ir re lative in fluence on m un ic ipa l p lann ing 
au thorities. Even Edwards e t al., strong advocates 
o f bo ttom -up  pa rtic ipa to ry  approaches in the UK, 
concede that

o n e  m u s t a lso  c o n s id e r  w h e th e r  g e o g ra p h ic a lly -  
in te g ra te d  lo n g -te rm  s tra te g ic  m a n a g e m e n t o b je c tiv e s  
w o u ld  be l ik e ly  to  be  a c h ie v e d  w e re  m a n a g e m e n t 
a u th o r ity  to  be  e n t ire ly  d e v o lv e d  to  lo c a l c o m ­
m u n itie s , e s p e c ia lly  c o n s id e r in g  th e  p o te n t ia l fo r  
lo c a l s h o rt-te rm  p r io r it ie s , p a r t ic u la r ly  th o se  o f 
d o m in a n t user g rou p s , to  o v e rr id e  o th e r  in te rests . 
(1 9 9 7 , 162)

The perceived need to have high levels o f pub lic  
pa rtic ipa tion  can lead to  in tractab le  scale problems. 
As the spatial scale increases, so does the num ber o f

stakeholders and the co m p lex ity  o f issues. Since 
most projects are short and have few  fu ll- tim e  staff, 
the ir best chance o f ach iev ing partic ipa tion  and 
consensus objectives is to focus the p ro jec t on a 
re la tive ly  sm all spatial scale. The outcom e is that 
the coast becomes an uncoord inated mishmash o f 
re la tive ly  loca lized  and sometimes overlapp ing  (in 
both space and tim e) ICZM  projects o f varying 
scale. It is iron ic  that a process that puts so much 
emphasis on 'jo ined-up ' management sometimes does 
not have its ow n in itia tives integrated w ith  each 
other. This is largely a function  o f the transient 
p ro jec t basis o f so much ICZM  w ork.

Some o f these ideas on p u b lic  em pow erm ent and 
pa rtic ipa tion  have the ir roots in the U nited States. 
H ow ever, the USA has had specific  coastal manage­
m ent legisla tion since 1972. Consequently ICZM 
in itia tives are set w ith in  a legislative and adm in istra­
tive  con text that avoids management paralysis w h ile  
stakeholders seek consensus. In other words, the 
p u b lic  partic ipate, but w ith in  the a llow ab le  lim its  o f 
ac tio n  (or in a c tio n ) set by the  le g is la tio n . W h ile  
it  has its flaw s (Hershm an et a l. 1999; Hum phrey 
e t al. 2000), the US leg is la tion  discourages the 
European habit o f settling for the lowest com m on 
denom inator on w h ich  consensus can be reached 
(often deve loper-friend ly  m in im um  management 
intervention).

M os t European na tions  do n o t have w e ll-  
developed com prehensive ICZM  legisla tion, and the 
EU has not yet produced an ICZM d irective. In com ­
paring the statutory US and the current vo luntary EU 
approaches H um phrey et al. state: 'w e  consider that 
a vo lun ta ry  approach alone is un like ly  to w o rk  at 
this stage' and 'in  terms o f effectiveness, a fram e­
w o rk  D irec tive  w ou ld  be a better op tion  for b ring­
ing about ICZM  in Europe' (p. 285). How ever, the 
expectation that governments w ill even tua lly  in tro ­
duce such EU-required leg is la tion has p robab ly  had 
an inh ib iting  in fluence on ICZM developm ent w ith in  
statutory bodies, w ho  may see litt le  p o in t in over­
hau ling the ir ow n structures in advance o f these 
expected changes.

A proposed new model for ICZM  
initiatives
Staff and local stakeholders invo lved in trad itiona l 
ICZM  projects become personally and em o tiona lly  
com m itted to them, and see the ir continuance as 
essential for the prudent management and sustainability 
o f the loca l coast. Inevitab ly, as fund ing  runs out,
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and p ro jec t extensions or new fund ing  cannot be 
obtained, a sense o f fa ilu re , abandonm ent and 
d is illu s ionm en t takes over. This is w e ll illustrated by 
the co llapse o f the m uch-pub lic ized  Bantry Bay 
Charter Project in Ireland.

D isappo in tm ent is partly  generated by descrip­
tions o f the fund ing  used to launch a p ro jec t as 
'p rim e -pum p ', 's tart-up ' or 'in it ia l',  terms that sug­
gest tha t the p ro jec t may con tinue  on other funds. 
H ow ever, w e argue here that it is s im p ly  unrealistic 
to expect that the EU or national governments w ill 
ever com m it themselves to the long-term  recurrent 
expend iture  invo lved  in keeping scores o f local 
ICZM  projects afloat inde fin ite ly . There remains, o f 
course, the a lternative o f fund ing  by w ea lthy  stake­
holders such as industry and harbour authorities (for 
example, the corporate sector contributes jus t over 
ha lf the m em bership fees o f the Forth Estuary 
Forum), but this brings a risk that the in tegrity  o f a 
p ro jec t m ight be com prom ised if  financ ia l depend­
ency inh ib ited  c ritic ism  o f the activ ities o f a m ajor 
sponsor. In any case, it  may be argued that industry 
should not be asked to fund the environm ent as it 
a lready pays taxes to governm ent, w h ich  has as one 
o f its functions the conservation o f the environm ent 
on behalf o f a ll c itizens.

W e believe that a new m odel o f ICZM  is needed 
that w ill accept the rea lity  o f short-term  fund ing , but 
w ill use that fund ing  to reap long-term  benefits. In 
our proposed m odel the lead role in ICZM  w il l  be 
undertaken by statutory authorities or large, land­
ow n ing  NGOs. W ith in  these bodies, tim e-lim ited  
projects, in c lud ing  those funded by the European 
C om m un ity  and governm ent, w il l  s till be a p rim ary 
mechanism  for advancing ICZM, but they w ill be 
e x p lic it ly  short term. In the proposed m odel the 
p ro jec t w il l  end on a know n date, and there w il l  be 
no assumption or expectation that the p ro jec t w il l 
co n tin u e  beyond th a t date. The p ro je c t w i l l  be 
s im ila r to a tim e-lim ited  consu ltancy contract.

The p ro jec t m ight, fo r example, engage w ith  the 
management issues and stakeholders o f a given 
coastal stretch. It w il l hold meetings and workshops 
to iden tify  issues and e luc ida te  op in ions, and w here 
existing baseline data are inadequate it may carry 
ou t o rig ina l research. A lte rna tive ly  the p ro jec t m ight 
concern itse lf w ith  general structures fo r im p lem ent­
ing coastal management w ith in  the authority , iden ti­
fy ing  adm in istra tive  ine ffic iencies and opportun ities 
for cooperation. In e ither case the p ro jec t w il l make 
recom m endations as to how  issues can be resolved, 
but it  w il l not be conce ived as an im p lem enta tion

instrum ent. The p ro jec t ethos is that it  does the 
detailed ana lytica l w o rk  that senior management 
does not have the tim e (or rem it) to do. W hen the 
p ro jec t ends a report w il l be made to the appropri­
ate authority . The senior officers armed w ith  the ir 
statutory powers can now  take up the issues that 
have been iden tified  and c la rified  by the project. 
D uring  the pro ject, the p ro jec t o ffice r can also bring 
urgent matters to  the attention o f the au tho rity  for 
action to be taken.

In his discussion o f the fund ing  problem s o f ICZM  
projects, M cG lashan states

these  in it ia t iv e s  c a n n o t s u s ta in a b ly  m anage  th e ir  
e n v iro n m e n ts  w h e n  th e y  d o  n o t have  s u s ta in a b le  
fu n d in g  and  s ta ffin g . T h e y  are fu n d e d  and  sta ffed  in  a 
sh o rt- te rm , re a c tiv e  w a y , y e t th e ir  a im  is to  m anage  
u s in g  a su s ta in a b le  and lo n g -te rm  s tra tegy . (2 0 0 3 , 
395)

How ever, w e argue here that w ha t matters is the 
sustainability o f the ICZM process w ith in  responsible 
authorities, not the long-term survival o f an ind iv idua l 
ICZM  pro jec t. A  p ro jec t is tim e-lim ited , usually 
based on ava ila b ility  o f fund ing , but the process is a 
long-term  organ izationa l strategy.

Susta inab ility  o f the ICZM  process w ith in  a local 
au tho rity  is most like ly  to  be achieved when all 
coastal management activities, inc lu d in g  routine 
w o rk  and specific  projects, are hosted w ith in  an ad  
hoc  or form al coastal management group o f perm a­
nent employees w ho  do not ow e the ir jobs to the 
projects. These staff are already responsible fo r va ri­
ous aspects o f coastal management (although their 
jo b  titles may not ind ica te  this), and therefore the 
un it requires no extra fund ing  or adm in is tra tive  sup­
port. Staff in the un it can con tribu te  to rou tine  or 
project-based coastal management w o rk  w h ile  
rem ain ing in the ir cu rren t posts.

Staff thus remain w ith in  a career structure charac­
terized by jo b  security, sequential experience b u ild ­
ing and p rom otion . The invo lvem en t o f perm anent 
staff in p ro jec t w o rk  w ill develop the ir capacity  to 
deal w ith  coastal management issues. There is the 
huge benefit tha t senior staff are far more like ly  to 
be invo lved. In contrast to con trac t employees, 
p ro jec t personnel w ith  perm anent jobs are un like ly  
to leave on end o f pro ject, and the ir accum ulated 
know ledge and experience is retained by the organ­
iza tion. The existing know ledge o f local au thority  
practice held by an em ployee is a d irec t benefit in 
that this can enable insights in to the practica l means 
o f ach ie v in g  IC ZM . If a new  p ro je c t fo llo w s  an
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earlier one, the staff invo lved  w ill start w ith  a much 
higher degree o f expertise and experience. The 
au thority  m ight s till em p loy short-term  con tract 
employees, but the ir role is to  support the perm a­
nent staff for the dura tion  o f a given pro ject.

ICZM  projects undertaken in-house by a responsi­
b le  statutory au tho rity  w il l  have m ore status because 
they are integral to the ins titu tion  rather than 'add­
ons', and because they are staffed by perm anent 
employees. Successive projects w ill be integrated 
w ith  each other because there is a perm anent cadre 
o f know ledgeable  employees w ith in  a dedicated 
management unit, w ho  are fo llo w in g  some kind o f 
strategic ICZM  plan. Indeed, even vo lun ta ry  projects 
existing alongside in-house projects w ill be inte­
grated because they report to the same unit.

It is m ore im p o rta n t that, ove r the 2 -3  years o f 
a p ro ject's life, an au thority  builds up the capacity 
o f its staff to  advance ICZM, than it  is to advance 
coastal management at any one loca tion . The m ain  
parad igm  sh ift is tha t p ro je c t funds shou ld  be p rim a ­
r i ly  used to b u ild  up the m anagem ent capac ity  o f  
an au tho rity  w ith  coastal responsib ilities, w h ile  the 
norm a l fund ing  instrum ents o f  the au tho rity  are used 
to  advance coastal m anagem ent on the ground.

The proposed ICZM model and sectoral 
authorities
The current paradigm  o f ICZM  is largely based on 
the assumption that sectoral organizations cannot 
de live r ICZM. How ever, it is our con ten tion  that 
society has made a serious m istake in ignoring  the 
role o f the existing statutory authorities. The potentially 
most effective contro ls on coastal degradation are 
the governm ent functions o f spatial planning, environ­
mental protection and conservation designation. Hayes 
points ou t that, in some estuaries, 'the vo lun tary  
au thority  o f Project O fficers was not su ffic ien t to 
achieve integration o f plans and projects' (1999, 5). 
In contrast, sectoral agencies (e.g. the E nvironm ent 
A gency in England and W ales) have a much 
greater po ten tia l to d e live r e ffec tive  m anagem ent 
o f the coast than the contem porary generation o f 
vo lun ta ry  ICZM  in itia tives, because they w ie ld  
executive  au tho rity  and have recurrent funding.

It cou ld  be argued that that there is no need for a 
p u b lic  au tho rity  to have in-house ICZM  capacity. 
Large consu ltancy firms are undertaking contracts 
w ith  a considerable, or even w h o lly , ICZM  content. 
(For exam ple, in the UK the stocktaking exercise 
required by the EU ICZM  Recom m endation was

awarded to a consu ltancy (DEFRA/Atkins 2004)). 
W h ile  consultants can p lay a role, sole dependence 
on them for advice on coastal management issues is 
unwise. In some com panies, environm enta l consu l­
tancy is a subsid iary function  to a core business o f 
c iv il engineering. A dv ice  from  such sources can 
rarely be unbiased, since the w ide r industry o f 
w h ich  they are part benefits if  they recom m end 
infrastructura l 'so lu tions '. O b je c tiv ity  is also com ­
prom ised when consultants, anxious fo r repeat 
w ork, feei under pressure to make recom m endations 
that su it the ir c lien ts ' interests.

The m odel proposed here does not invo lve  the 
expense o f e m p loy ing  ded icated ICZM  staff, rather 
it  invo lves the sk ills  deve lopm en t o f em ployees 
cu rren tly  in post. W ith  its ow n in-house coastal 
management capacity, an au tho rity  can m aintain 
independence and in tegrity. There may be situations 
w here the resources o f an external consu ltancy may 
be needed, but IC ZM -experienced staff lia is ing w ith  
the consultants w ill have a foundation  o f expertise, 
and w il l  no t have to take a ll on trust.

In summary, ICZM  projects run in-house by a 
statutory au thority  w ill be free o f the ineffic iencies 
resu ltin g  from  insecu re  c o n tra c t e m p lo ym e n t, 
endless pa rtic ipa tion  exercises and the consensus 
im perative. They w ill also be free o f the expense, 
and risk o f superfic ia lity  and bias, associated w ith  
consultancy. In-house projects in form ed by sound 
ICZM  princ ip les, bu t free from  the drawbacks o f the 
curren t m odel, cou ld  lead to s ign ifican t positive 
changes in the m odus operand i o f local authorities.

In most contexts, com m itm ent to the broad p rin ­
c ip les o f ICZM  among a very small group o f senior 
o ffic ia ls  in national, regional and local authorities 
w o u ld  do more to protect and advance a sustaina­
b le  coast than a m u ltitude  o f attempts to 'em pow er' 
thousands o f local c itizens by ach iev ing an un­
atta inable or unsustainable consensus. Those best 
placed to bring about change, and qu ick ly , are the 
pow erfu l senior officers w ith in  these statutory 
authorities. It is unrealistic to expect that a short­
term , add-on ICZM  pro jec t staffed by young tem ­
porary  em ployees can b ring  about fundam enta l 
cu ltu ra l change in a p u b lic  au thority  w ith in  a tim e 
scale even rem otely appropria te  to deal w ith  coastal 
degradation. An in-house ICZM  un it should be in a 
much stronger position  as it w il l be an organic part 
o f the host o rgan ization, and w ill invo lve  perm anent 
staff, some o f w hom  may be re la tive ly  senior. T ime- 
lim ited  ICZM  projects should be p rim a rily  con ­
cerned w ith  p rov id ing  the in fo rm ation  bank on
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w h ich  senior officers can act. W e  contend that far 
m ore attention should be given to in fluenc ing  these 
senior officials in an avowedly top-down ICZM strategy.

V o lun ta ry  projects cou ld  still p lay a role  along­
side the m odel proposed in this paper. However, 
they should be seen as na tura lly  ephem eral and 
when the p rob lem  is fu lly  explored, they w in d  up. 
Such in itia tives w ou ld  not be conce ived as perm a­
nent features o f the coastal management landscape. 
If, excep tion a lly , a given p ro jec t is o f such va lue 
tha t it  m erits  long -te rm  co n tin u a n c e , its w o rk  
program m e should be subsumed into that o f the 
authority , and the experience o f the p ro jec t o fficer 
retained by m aking a perm anent appointm ent.

Susta inab ility  o f the p ro je c t as opposed to the 
process is not a realistic or even desirable goal. In 
effect an e xp lic it 'cheap and transito ry ' m odel o f 
partic ipa to ry  ICZM  w ou ld  become the norm . It is 
possible that vo lun ta ry  ICZM  bodies cou ld  evolve 
in to advisory bodies to statutory authorities. As such 
they cou ld  act as early-w arn ing systems o f im pending 
or actual problem s. Some NG O s presently fu lf il that 
function , a lthough by lobby ing  for the ir particu la r 
area o f interest, they m ight be perceived as partisan.

There are obvious critic ism s that can be made o f 
our proposal that loca l authorities should assume 
the central role in ICZM. An enhanced local author­
ity ro le  raises the o ld  p rob lem  o f rig id  adm in istra tive  
boundaries h indering  effective management o f a 
dynam ic resource. For example, the area covered 
by the Forth Estuary Forum has seven local au thori­
ties, w h ile  the Severn Estuary Partnership covers 14. 
In add ition  the functiona l areas o f local authorities 
in the UK genera lly stop at lo w  water, w ith  the 
C row n Estate being the responsible au tho rity  fo r 
the m arine area. W h ile  bye-law  powers can extend 
au tho rity  beyond lo w  water, w e recognize that, 
short o f an EC D irective , fu ll strategic integration 
across boundaries w ou ld  necessitate some umbrella- 
type adm in istra tive  structure, perhaps the M arine 
Agency mooted in the dra ft M arine B ill, or an 
equ iva lent under the W ater Fram ework D irective . 
Strategic goals can also be achieved using various 
fund ing  instruments. For exam ple, the US Coastal 
Zone M anagem ent A c t 1974 makes extra funding  
for State coastal management projects cond itiona l on 
the ir fo llo w in g  strategic objectives, w h ile  a s im ilar 
financ ia l incen tive  is used to encourage com pliance  
w ith  the strategic objectives o f the non-statutory 
Shoreline M anagem ent Plans in England.

It may also be suggested that local authorities 
w ou ld  not w e lcom e an increased role in coastal

management, as they are frequently  ill at ease in 
dealing w ith  coastal issues. However, few  authorities 
are resistant to an extension o f the ir powers (quite 
the contrary), p rovided that they are given the fund ­
ing to de liver. O ther critic ism s focus on the ir lim ita ­
tions, po in ting  ou t that in many instances the ir past 
record in coastal management has been far from  
exem plary. (For example, in the 1960s the local 
au tho rity  in Portrush Co. A n trim  Northern Ireland 
levelled a dunefie ld  and b u ilt a seawall to create a 
tourist amenity. As a consequence the very existence 
o f an im portan t recreational beach is now  under 
serious threat.) However, w e are convinced that past 
mistakes resulted almost entire ly from  lack o f capacity 
and resources, particu la rly  trained and know ledge­
able personnel and, to a lesser extent, funding.

Even w ith in  the present flaw ed sectoral system, 
w e believe that our proposals w o u ld  bring about 
s ign ifican t im provem ent in the de live ry  o f e ffective 
coastal management. It has been our experience that 
'tu rf w a r' dem arcation disputes w ith in  authorities 
are more prob lem atic  than relationships between  
independent authorities o f rough ly equal status. If 
each a u th o rity  had the type  o f ded ica ted  ICZM  
u n it we propose, w e believe that in tegration w ou ld  
be much more like ly , since like -m inded people 
w ou ld  be on both sides o f the adm in is tra tive  in ter­
face. Even if  a fit-fo r-purpose  coastal management 
agency under an EU ICZM D irective  (or the equiva­
lent under a M arine B ill/W a te r Fram ework D irec­
tive), were to become reality, w e believe that 
coastal management on the ground should be a local 
authority responsibility.

Conclusion
A vo lun tary, project-based m odel o f ICZM  has 
developed in Europe as a reaction to  the perceived 
fa ilures o f the trad itiona l sectoral approach. Despite 
specific successes, the inherent weaknesses o f the 
vo lun tary  m odel have prevented it  from  do ing  much 
better than the sectoral approach -  and it may even 
have inh ib ited  im provem ent in the latter. The cause 
o f integrated coastal management m ight have made 
more progress if  the funds expended on ICZM  
in itia tives had been used to finance lobby groups to 
in fluence various levels o f governm ent, rather than 
in conducting  endless projects, most o f w h ich  
existed in a leg isla tive vacuum .

There w ill be no s ign ifican t im provem ent in the 
take-up o f ICZM  so long as it continues to function  
as a series o f vo lun tary, powerless, under-funded
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and non-sustainable projects. (It should be em pha­
sized here that our critic ism s o f the vo lun ta ry  m odel 
are focused en tire ly  on structures, and are made 
w ith o u t pre jud ice to the personal qualities o f pro ject 
staff w ho  w e have inva riab ly  found to be w e ll qua l­
ified and h igh ly  com m itted.) W ith  mem ber states o f 
the EU now  being required to take a more proactive  
role, the tim e is righ t to evolve towards a more e ffi­
c ie n t ins titu tiona lized  m odel o f ICZM. The most 
fundam ental strategic decis ion that is required is a 
sw itch  in emphasis towards top -dow n, rather than 
'p o lit ica lly -co rre c t' bo ttom -up in itia tives. W e con­
tend that lack o f capacity  and expertise in coastal 
management was an im portan t factor in past secto­
ral fa ilures, so it should be the m ajor goal o f those 
com m itted  to ICZM  princ ip les to strengthen the 
capacity  o f statutory sectoral authorities, not least 
because they operate w ith  recurrent pub lic  funding, 
and the ir w o rk  is, therefore, sustainable.

N oth ing  in this paper should be taken as an 
assault on the v ision and ideals o f ICZM  as such. It 
is acceptable, indeed desirable, that these ideals 
should inc lude  a high degree o f p u b lic  pa rtic ipa ­
tio n , and consensus w here  it can be achieved 
w ith o u t com prom is ing  environm enta l susta inability . 
If, in the future, European governments in troduce 
effective coastal management leg isla tion, and are 
prepared to  fund  IC ZM  departm ents, then the 
landscape w il l  change and the ICZM  vision may be 
realized. U ltim a te ly , innova tive  coastal management 
models, such as the m od ified  p u b lic -p r iva te  part­
nership (PPP) m odel proposed by O 'R io rdan  (2005), 
m ight be in troduced to counter the problem s o f 
fund ing , authority , susta inab ility  and pub lic  p a rtic i­
pation variously  encountered by both the current 
sectoral and vo lun ta ry  models.

In the U n ited  K ingdom  there are a num ber o f 
cu rren t and proposed in itia tives w h ich  may help to 
create a statutory fram ew ork for ICZM. C urren tly  the 
d ra ft UK M arine  B ill (and its proposed Scottish 
equ iva lent) is under discussion, w h ile  EU member 
states are dec id ing  how  to im p lem ent the new 
W ater Fram ework D irec tive  (W FD). Some members 
o f the coastal management com m un ity  hold high 
hopes for both as vehicles to de live r effective 
coastal management w ith  statutory teeth. The M arine 
B ill may offer som ething useful, although there are 
fears that the m arine and terrestrial spatial p lann ing 
aspects may not be adequately integrated. However, 
the water q u a lity  emphasis o f the W FD  makes it 
seem an un like ly  veh ic le  fo r the de live ry  o f many 
aspects o f integrated coastal management.

O ther current and pending in itia tives inc lude  the 
designation o f M arine Protected Areas, and M arine 
and Coastal N ationa l Parks (Scotland). If any or all 
o f these statutory in itia tives inc lude  ICZM  in the ir 
remits and, im portan tly , national and local au tho ri­
ties are resourced to de live r it, coastal management 
may w e ll take a s ign ifican t step fo rw ard . Neverthe­
less, it  remains our con ten tion  that the op tim um  
deve lopm ent is a European D irec tive  on ICZM.

In the meantim e, w e are m aking the case for 
pragmatism  in the face o f the facts o f short-term  
fund ing , and existing sectoral con tro l. W e have pro­
posed a s im ple  m odel w h ich  w e believe cou ld  
grea tly  im prove  the de live ry  o f ICZM , w ith  the 
m in im um  change to existing legal, adm in istra tive  or 
fund ing  structures. Too often, ICZM  enthusiasts are 
idealists w ho  concentrate on h igh ligh ting  the many 
deficiencies o f sectoral management, w h ile  demand­
ing its rep lacem ent by ICZM. M uch irrevocable 
damage cou ld  be done to the coast before this goal 
is realized. As w e w a it, w e should be practica l and 
that means w o rk ing  to in fluence  and im prove the 
sectoral management structures that cu rren tly  exist.
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