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Chapter 8

THI GALAPAGOS ISLANDS:
CONFLICT MANAGEMENT IN CONSERVATION AND

SUSTAINABLE RESOURCE MANAGEMENT

Paola Oviedo

This case study of a fishing community in the Galapagos Islands, Ecuador, describes a suc-
cessful experience in protecting a valuable natural area, a prolonged conflict over the use

of marine resources by various sectors, and recent efforts to manage the conflict through
a participatory process. The Galapagos experience shows that, even in extremely complex

situations where there is growing conflict of interests and antagonism among groups, it
is possible to bring about changes that will reconcile the economic aspirations and social

welfare of various groups with conservation and the sustainable use of natural resources.

This study of a fishing community in Ecuador's Galapagos Islands combines a number of
elements: long-standing and successful protection of an exceptionally valuable natural
area, a prolonged conflict of interest among various users, and a recent initiative to
manage that conflict through a process that began with adoption of a special law, drafted
through a participatory process.

From the early 1970s to the 1990s, a number of powerful interests were focused on
defending their various positions without making sufficient effort to understand the needs,
interests, and concerns of the weaker stakeholders, represented, among others, by the
local community of small-scale fishers. For a long time, no attempt was made to manage
the conflict, in part because no one was available who could serve as an effective media-
tor. Part of the problem was the conservationist focus and the lack of participation by
important interest groups during two key periods: when the national park was created and

163



164 + OVIEDO

when the marine reserve was declared. The conservationist focus was inspired by the text
of the Convention on the Protection of the Flora, Fauna and Natural Scenic Treasures of
the Countries of the Americas, which was adopted to protect designated wildlife areas
but was poorly equipped to deal with the fact that most of the protected areas of Latin
America are inhabited or surrounded by human settlements, usually low-income rural
communities.

Although the orientation of policies on protected areas has evolved substantially to
the point where traditional human settlements are considered part of the ecosystems to be
protected, in practice many countries still apply the earlier, exclusive model, which insists
on establishing frontiers, installing surveillance and patrol mechanisms, eliminating or
reducing free access by local inhabitants, and ignoring demands for compensation or alter-
native measures. Under these circumstances, the local community usually suffers the
greatest cost, and there is no assurance that the resources will be managed on a sustain-
able basis, because regulations are defied and a permanent atmosphere of conflict prevails.

The United Nations Conference on the Environment and Development and the
emergence of new approaches, such as sustainable development, the equitable distribution
of benefits, and local participation in decision-making, have revitalized the debate and
have led to the adoption of new instruments to promote change through national legisla-
tion. The Galapagos experience shows that, even in extremely complex situations, it is
possible to bring about change directed at reconciling people's economic aspirations and
social welfare with action to promote the conservation and sustainable use of natural
resources.

The Galapagos Islands

The islands and their inhabitants

The Galapagos Islands are located in the Pacific Ocean, some 1 000 km off the coast of the
Republic of Ecuador (Figure 1). They have a land surface area of 8 000 km2 and a marine
area of more than 70 000 km2. Because they are relatively young islands of volcanic ori-
gin and their climate is determined, to a large extent, by the interplay of ocean currents,
they are a point of convergence for species of both the tropical and temperate zones.

The flora and fauna of the islands are of great value in terms of their endemism and
intraspecific diversity. The wealth and peculiarities of the marine environment are less well
known but are equally interesting and special. Because of oceanographic conditions and
the variety of coastal habitats, there is wide ecological and biological diversity. The islands
constitute a refuge for threatened animal species, especially whales and green turtles.
Charles Darwin conceived some of the key ideas of his theory of evolution on the basis of
his observations of the islands' fauna. Currently, the archipelago is regarded as one of the
outstanding sites for the study of adaptive radiation and divergent evolution.

The Galapagos has no indigenous human population, partly because most of the
islands are lacking in fresh water and cultivable soil. Human settlement occurred slowly
on four of the largest islands, as a result of successive migrations that began in the mid-
19th century. Currently, 3% of the islands' surface area is occupied. The 1990 census
reported some 10 000 inhabitants, 80% of whom are urban dwellers.

Each inhabited island has its own port and a farming area on the edges of wetlands
beginning at an elevation of 300 m above sea level. People are engaged primarily in
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Figure 1. The Galapagos Islands.
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tourism, fishing, conservation work, and public administration. Two of every three eco-
nomically active people are now employed either directly or indirectly in tourism-related
activities, although this proportion may vary sharply from one island to the next. Small-
scale fishing is a very important traditional activity and employs 13% of the economically
active population; on some islands, this figure is as high as 30%.

Land and marine resources

The Galapagos constitute a site of global importance and are protected by a number of
national and international legal instruments. Some 97% of the land area was declared a
national park in 1959; in 1974, it was included on the United Nations Educational,
Scientific and Cultural Organization's (UNESCO's) list of World Heritage Sites, and in
1984 it became part of the network of World Biosphere Reserves under UNESCO's Man
and the Biosphere program. This special situation has been key to the success of the
national park, but it has brought with it a number of problems for the local inhabitants.

The land and marine resources of the islands are important in terms of

+ Information for scientific research and study of species evolution and adaptation;

+ Conservation of biodiversity in its natural setting;

+ Tourism revenues; and

+ Major source of supply of langosta (tropical lobster) for the international fisheries
market and an important source of other products for the domestic and interna-
tional markets (codfish and yellowfin tuna, respectively).

The islands' fisheries and tourism resources are both under pressure from the
domestic and international markets. The relative success of these industries in the
Galapagos, combined with a high rate of unemployment and underemployment in main-
land Ecuador, has turned the islands into a magnet for migration.

Tourism activities generate some 60 million United States dollars (USD) a year —
one-quarter of the foreign exchange receipts from tourism for the country as a whole.
Although the number of visitors increased fivefold between 1972 and 1996, in general,
tourism resources are being managed in a way that controls use and keeps the impact low.
Nevertheless, some tourism attractions and sites infringe on traditional fishing grounds,
and this has led to conflicts between the two sectors.

The fisheries resources are very important for the sustainable development of the
local population but are also of interest to the national and international fishing industry.
Although reliable statistics are not available, the total catch of tuna is estimated to be
worth 60 million USD a year to the Ecuardorian economy; 15 million USD of this comes
from island waters (Coello 1996; El Comercio 1998). Of the 12 types of fisheries, tradi-
tional and nontraditional, the most controversial are the nontraditional fisheries for sharks
and sea cucumbers: the former because of the implications for the conservation of ecosys-
tems and submarine tourism, and the latter because of its extractionist characteristics and
its collateral effects on the land areas in the park. Small-scale fishing has been concentrated
in the shallow inshore waters, because of limits on the operations of the fishing fleet. A
further problem arises with respect to some species, such as lobster and cod, where the
catch has been localized at a few sites; this has affected the reproductive capacity of those
resources.
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The commercial fishing fleet consists of some 30 vessels, both national and foreign.
The latter are allowed to operate under contracts of association with domestic companies.
The most frequently fished zones are the bajos to the south and southeast of the archi-
pelago, where oceanographic conditions are especially favourable for marine life. This fleet
is in competition for resources with local small-scale fishers, the tourism business, and con-
servation interests.

The current conflict

The establishment of the Galapagos National Park, especially the delimitation of its bound-
aries, provoked the first major conflict with the local populace. Declaration of the marine
reserve in 1986 and approval of the management plan in 1992 (PDR-CPIG 1992) pro-
duced a second conflict, essentially over the move from a system of free access to one of
restricted access, without any effort to provide information, use persuasion, or negotiate
with key users of the marine resources.

Creation of the national park

In 1959, when the government of Ecuador decided to protect the region by declaring the
Galapagos a national park — at the initiative of a group of experts and conservationists
from the international science and education communities — little attention was paid to
the needs and interests of the local population and other groups. Moreover, because there
was no legal or administrative framework to back up the provisions of the decree estab-
lishing the park, the state delegated the initial task of delimiting the boundaries in parts of
the park to the international conservation movement. This decision was protested and in
the end was reversed, but not without creating a climate of mistrust and anticonservation
sentiment among the local populace, a feeling that persists strongly even today on some
islands.

Creation of the national park ended free public access to uninhabited islands and the
parts of inhabited islands contained within the park boundaries. The local populace, poorly
informed and excluded from the decision process, adopted a generally reactive position. In
1973, they persuaded the government to create the Province of Galapagos. The
park-province duality gave rise to destructive competition in terms of authority and mis-
sion, as the mandate of the national park, intended to prevent human intrusion, was seen
as blocking the ability of the provincial leaders to promote economic development on an
equal footing with those in other parts of the country.

The unclear relation between the national park and the province blocked efforts to
strike cooperative agreements and resolve common issues. The constant tug of war
between the two sectors obstructed objective appreciation of the indirect benefits of the
park in people's lives. Although local people lost access to the park and use of its resources,
the national park gave rise to completely new economic activities. Two major changes
resulted from the park's creation: tourism replaced the fishing business as the main eco-
nomic activity, and there was a mass movement of people from the wet uplands to the port
areas.
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Creation of the marine reserve

Changes in the islands' economy and the increasing numbers of users of marine resources
led national park authorities and the conservation sector to extend protection to marine
resources through the creation of a reserve in 1986. The standard of living on the islands
had improved to the point where they were now attractive to residents from the mainland.
Whether this was a good thing depended on one's point of view. Although it was a posi-
tive development in social terms, it created a number of problems, such as increased immi-
gration and expanded economic activity, especially in the fisheries, which were deemed
incompatible with the goals of low environmental impact, ecotourism, sustainable use of
fishing resources, etc.

The creation of the marine reserve by special decree and the subsequent approval of
a management plan that attempted to establish strict fishing zones were challenged and
defied in various ways and to varying degrees by the affected sectors, especially the fish-
ing interests. (This was a unilateral decision made by the executive to avoid controversy
in Congress.) As a result, between 1992 and 1995, the management plan was under
attack from nearly all sectors involved, and it could not be put into effect for the follow-
ing reasons (GOPA 1996):

4- Lack of participation by major resource users;

4 Conflicts among institutions and interest groups;

4 Confusion over the administrative structure;

4- Lack of funds to establish an effective patrol system; and

4 A complicated and unworkable zoning system.

The major interest groups

The term "interest group" is used here to indicate a set of people or corporations, who are
involved, directly as users or indirectly as managers or controllers, in the marine and fish-
ery resources of the Galapagos Marine Reserve. These groups may be locally based, from
the mainland, or from foreign countries. Their strength and negotiating power varies.

Conservation, science, and education sector

This sector has evolved from the group that promoted the creation of the Galapagos
National Park. Currently, it consists primarily of individuals and national and international
scientific and environmental organizations.

In general, the group's relations with the local populace have been cool and marked
by mutual mistrust. For many years, local people have perceived this sector as defending
the interests of an international scientific and conservationist community that is remote
and in many respects abstract. Because of its contacts with an emerging local economic
and social elite on the islands, some other groups, such as the fishers, regard this sector as
being in alliance with the new elite. The group's standpoint is essentially conservationist,
in the sense of promoting the nonextractive use of resources to avoid interfering in the
evolution of land and sea life. Its members produce valuable scientific information. They
have direct access to senior authorities and the national and international news media, and
they have considerable financial resources. Since 1996 the sector has been seeking a par-
ticipatory solution to its conflicts with the local populace, especially with the fishers.
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The Local fishing sector

This group is heterogeneous: its size, composition, and attitudes may change from one
island to the next, depending on the importance of fishing in the local economy.

An estimated 600 families are engaged in fishing. In absolute terms, the number of
fishers quadrupled between 1971 and 1996. The growing size of this community coin-
cided with the significant rise in lobster exports during the 1980s, which led directly to
the virtual exhaustion of the resource by the early 1990s. In 1992, the sudden emergence
of the sea cucumber fishery, which is highly profitable by the standards of small-scale fish-
ers, completely changed the behaviourial patterns of the island populace and provoked a
wave of immigration reminiscent of a "gold rush" (Figure 2).

On Isabel Island, where 30% of the population makes a living from fishing, fishers
have become more aggressive and have generally refused to comply with the rules laid
down by the authorities for the national park and the marine reserve. Given its relative
physical isolation and its proximity to abundant fishing grounds, this island tends to be
used as a base for illegal fishing operations. The presence of "new," recently arrived fish-
ers is making the situation worse.

Normally, there are marked differences in attitude between the traditional fishing
population and more recent arrivals. The latter see their interest as extracting the maxi-
mum possible profit from the resource, then moving on. The traditional populace, on the
other hand, live on the islands permanently, and because they have been exposed for at
least a generation to efforts to conserve the island ecosystem and to promote environ-
mental education, they tend to be more sensitive to initiatives aimed at sustainable use of
the resource and to be ready to make a long-term commitment to this end.

Some 70% of the fishers are affiliated with a cooperative, although cooperatives are
a recent phenomenon. Before 1993, the only cooperative was in San Cristobal; since then
cooperatives have been set up on the other three populated islands. Initially these bodies
were created to support fishers' claims and to focus protests against the decisions of the
conservation authorities, who sought to prohibit or impose catch seasons on the most prof-
itable fisheries. The present situation is rather different, but the cooperatives are still in a
process of consolidation.

Figure 2. Number of families engaged in small-scale fisheries.
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In the last 2 years, the cooperatives have been changing and have gained strength
as interest groups. Their leaders have shown themselves to be effective negotiators, and in
May 1997 they reached an important agreement with the government authorities in the
lead-up to promulgation of the special law. Currently there is an agreement between the
conservation sector and the cooperatives to create a Chamber of Fisheries that will bring
all of the existing cooperatives under a single entity.

The Local institutional sector

This sector is divided among the conservation authorities and the civilian and military
authorities. The civilian group is made up of the autonomous authority (popularly elected)
and the dependent one (appointed by the executive power).

Authority over marine resources is shared among at least seven bodies, each of
which has a different degree of autonomy with respect to the national authorities on the
mainland. Despite this rather confusing picture of overlap and interinstitutional squab-
bling, the national park has gradually been able to assert itself as the lead entity for mat-
ters relating to conservation and management of land and marine resources. Although the
institution has established something of modus Vivendi— marked by a mixture of mistrust
and respect — with the island inhabitants, it has become involved in some sharp disputes,
especially with those representing the fishing development sector, in part because of the
lack of harmonization among the various institutional mandates.

The national institutional sector

The ministries and other high-level bodies determine the legal framework, make final deci-
sions, and administer economic resources. In 1991, a permanent commission, with head-
quarters in Quito, was set up for the Galapagos Islands by executive order. Its role as a
high-level advisory body and interinstitutional coordinator of programs, projects, and
working groups has been subject to constant criticism by Galapagos residents because it is
not seen as representing local interests.

The mainland-based business sector

This sector has been growing steadily since the 1980s. It consists of two clearly differen-
tiated groups: the tourism industry and the commercial fishery.

The tourism industry

This is the prime generator of income in the Galapagos and contributes a quarter of the
nation's entire foreign-exchange earnings. It is a very complex sector, composed of a num-
ber of powerful mainland-based companies, some with foreign capital, and small and
medium-sized local operators. As mentioned, two out of every three economically active
people in the Galapagos work either directly or indirectly in tourism, although the pro-
portions may vary considerably from one island to another.

The first local operators were former fishers who shifted into tourism during the
1970s. Some of these succeeded in establishing medium-sized enterprises, whereas others
were less fortunate and, unable to compete in an industry where quality is a prime con-
sideration, sold their rights to mainland business people, who promptly became engaged
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in competition with local firms. Eighty percent of tourism activity and infrastructure is con-
centrated on just one of the islands, where location and other special attractions are most
favourable. This leads to frustration and rivalry between the authorities and the inhabitants
of the less-privileged islands, where economic opportunities and jobs are less attractive and
varied.

There are no significant economic links between tourism and fishing, a fact that is
resented by the fishers. The local populace accuse the mainlanders of taking no interest in
developing the outlying economies by creating lasting and economically significant links,
and blame them for spreading negative publicity that affects local small businesses and
crafts. In the wake of the strikes and threatened boycotts that occurred in 1995, the main-
land business sector has launched a strategy of cooperating with local people. Over the last
2 years, this sector has shown itself to be sensitive to the recession that has been afflicting
the kind of tourism that happens to be the main source of clientele for the local small-scale
hotel operators.

The commercial fishing sector

Operating in island waters, this sector is based in the second-largest port in the country.
The strength of its ties with the island fishing populace has depended on type of product
and its commercial destination. In the case of shark and sea cucumber catches, for
example, which are shipped to the Asian market, the local small-scale fishers have become
important suppliers.

The commercial fishery is economically important in terms of its foreign-exchange
earnings and the jobs it generates in several coastal regions of the country. It is well con-
nected with the national fishing authorities and has traditionally been able to lobby suc-
cessfully for favourable legal treatment, through provincial deputies and local politicians.
The financial contributions that the industry has made to fund studies by the national fish-
eries research institute have, however, been damaging to the latter's credibility and
prestige.

This sector tends to spark conflicts with small-scale fishers over competition for
resources, but the major source of opposition to its presence comes from the tourism
industry, because of the way fishing activities overlap and interfere with tourism sites and
conservation efforts and because of the incidental damage to native fauna (dolphins,
sharks, etc.). There is also friction with the national park authorities over the fishing indus-
try's disregard for established zoning regulations and frustration over the authorities' lim-
ited means for enforcement and supervision.

Since 1994 national park authorities and conservation officers have succeeded in
having commercial fishing operations excluded from the waters of the marine reserve and
in having the reserve's territorial water limits extended from 15 to 40 nautical miles from
the baseline (1 nautical mile = 1 853.2 m). The attempt of the commercial fishing indus-
try to fight this exclusion failed to garner support, either from the public or from a suffi-
cient number of congressional deputies. Since 1994 the industry has been associated both
directly and indirectly with illegal fishing activities in the Galapagos Marine Reserve, and
this has damaged both its negotiating position and its public image.
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Sources of conflict

The zoning of the marine reserve by executive decree, without the support of law, high-
lighted at least five areas of conflict among the various interest groups (Coello 1996):

+ Conservation interests versus small-scale and commercial fishers;

+ Local fishers versus mainland fishers;

+ Small-scale fishers versus tourism;

+ Commercial fishing versus small-scale fishers, the authorities, and tourism; and

+ Conservation authorities versus fishing authorities versus military and police
authorities.

After 1990, progressively more severe restrictions were placed on free access to cer-
tain fishing resources, but no thought was given to providing compensation or finding
alternative solutions. The following activities were either prohibited outright or subject to
seasonal restrictions:

+ Catching bivalve molluscs;

+ Lobster fishing (a 7-year ban was subsequently changed to a 7-month closed
season each year);

+ Shark fishing;

+ Extraction of black coral; and

+ Harvesting of sea cucumbers.

By mid-1994, fishing interests were complaining that they had been without work for 14
months, thanks to the various prohibitions or closed seasons that blocked them from their
primary fishing sources and the fact that a freeze had been placed on permits for expand-
ing the size and capacity of their fleets.

The sea cucumber fishery, in which high profit margins led to flagrant violations of
national park rules, was the flashpoint for disputes between local fishers, especially those
of Isabel Island, and the authorities for the protected area. This activity, which had arisen
as a substitute for lobster trapping during the closed season, was legally open for only a
few months in 1992 and between October and December of 1994, because of the fol-
lowing problems:

+ Disregard for the zoning established in the management plan for the marine
reserve;

•f Encroachment on national park lands for processing and drying the catch;

4- Uncontrolled extraction of the resource; and

4- Uncontrolled increase in the numbers of fishers, both local and immigrant.

The closing of this fishery provoked a series of violent reactions: illegal fishing
became the number-one problem in the region (Figure 3). In 1995, a popular uprising saw
the active involvement of fishers, who went as far as to threaten to kidnap tourists and to
burn areas of the national park. The national park authorities confiscated large volumes of
sea cucumbers, and the fishers suffered losses amounting to thousands of dollars.
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Figure 3. Extent of illegal fishing in the region.

The root causes of this upheaval were more complex and long standing, however.
Warnings had been raised about the potential for conflict as a result of the large role played
by the private sector and the lack of opportunities for local people to organize and partic-
ipate in local government (Rodriguez 1993). Tensions existed between different types of
entrepreneurs (developers and conservationist) because of unbalanced access to local
resources (de Miras 1995) and between competing interests of the private sector and local
population (Epler 1996). Recently, it has been suggested that there is "a clash between
local interests and state-imposed policies and rules" (MacDonald 1997, p. 3), combined
with structural power asymmetry between the various concerned groups (Heylings and
Cruz 1998).

With respect to fishers, there was a general feeling of exclusion brought about by the
systematic increase in restrictions on access to fishing resources without any process of
consultation or direct or indirect measures of compensation. The underlying causes also
included tensions arising from

+ The perception of a tacit alliance between the conservationist forces and main-
land tourism companies to displace fishers from coastal areas (the intertidal and
lagoon zones) that had been their traditional fishing grounds but were now
coveted by tourist interests as areas of great biological diversity and as favoured
waters for recreational diving;

+ The growing crisis among local tourism operators, who had invested heavily in
infrastructure that was now underoccupied;

+ The lack of local government funds to meet the needs of rapidly growing human
settlements;

+ The inequitable distribution among the islands of the benefits of tourism, which
had been concentrated primarily on one island; and

+ The influx of new fishers from the mainland, the increase in illegal fishing in the
marine reserve, and the fines and penalties exacted against violators.
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However, public opinion, both in Ecuador and abroad, was against violence as a
means to solve the problems. At one point the islanders, who depended directly and indi-
rectly on tourism and conservation activities and who had, through inaction, tacitly con-
doned the protest movement, finally reacted, turning against the instigators and calling
publicly for peace. Paradoxically, the situation of extreme social conflict led to conditions
under which negotiations became feasible. The most powerful interest groups finally rec-
ognized that there would be no winners without the genuine involvement of the local pop-
ulation in any decisions and that any solution would have to be arrived at through a
sincere effort to demonstrate openness and a degree of flexibility.

The process of change

The process of change began in early 1996, partly as a result of the prevailing environment
that demanded resolution of the conflict and partly in response to rumours that UNESCO
had decided to include the Galapagos in the list of world heritage sites at risk. Local groups
and national officials undertook a great many initiatives, but one key element was the change
of attitude on the part of the more influential groups with respect to the weaker groups.

The national park authorities and conservation officials decided to open a dialogue
aimed at overcoming the conflict and to encourage a participatory process intended to
revise the marine reserve's management plan. At the same time, local associations mobi-
lized to discuss various aspects of new special legislation, which was in draft form. A spe-
cial commission created to look into the Galapagos affair also undertook a number of steps
to establish points of contact with local fishers.

At the risk of oversimplification, there were three key points in the process: prepar-
ing a frame of reference for addressing the problem and defining strategies; establishing a
participatory process to revise the management plan of the marine reserve; and preparing
the special legislation.

A frame of reference and strategies

For the first time, expertise in conflict resolution was engaged. The resulting document,
presented as a narrative analysis, diagnosed a feeling of exclusion among the local popu-
lation, as a result of government policies perceived as "alien, imposed and inappropriate"
(MacDonald 1997). Two broad areas of action were recommended: first, a process of
strengthening local participation through new "working relations," local "rule-making,"
and gradual recognition of informal organizations as a formal civic body; second, the adop-
tion of a joint problem-solving scheme based on negotiation of "needs," rather than "inter-
ests," among groups and institutions resident in the islands to shift discussion toward
common "problems."

The first step included

+ Identification of stakeholders;

•f Recognition of the need to discuss stakeholders' interests, needs, and concerns;

+ Identification of gaps, notably the absence of a strong local structure, and possible
measures to strengthen it; and

•f Acknowledgment of conflicts between local interests and government-imposed
rules and policies.
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A participatory process for revising the management plan

Once the issue of the marine reserve was accepted as a priority and the national park was
designated as coordinator for revising the management plan, the park authorities — with
the help of the conservation interests — were able to establish a participatory process for
discussions with the various interest groups and users of marine resources.

The process was organized as a "third-party consultation-facilitation" to create the
basis for long-term, joint problem-solving among conflicting groups (Heylings and Cruz
1998). A forum was created for regular discussion between involved local parties. It
adapted some participatory research methods to allow participants to visualize complex
issues through the use of simple techniques such as Venn diagrams, seasonal calendars,
mapping, etc. (Heylings and Cruz 1998). The process began with an "interactive problem-
solving workshop" that differed from previous ones in a number of important respects. For
example, Puerto Ayora, on the island of Santa Cruz, was selected as the primary site for
the meetings, instead of Quito. This raised the status of the local region with respect to the
mainland, empowering and enhancing the profile of the weaker players — in this case, the
local fishers.

Those involved in the process were classified into three categories:

+ Participants — Direct users, such as the fishing cooperatives, sea product mer-
chants, representatives of the tourism industry, the conservation sector, the port
and military authorities, etc.;

+ Local observers— Local authorities who were not directly involved (the mayors,
the prefects, the governor, etc.); and

•f National observers — the most senior government authorities responsible for
the island region: Ministry of the Environment, plus a few nongovernmental
organizations.

This strategy allowed the various stakeholders to make their points of view known. There
were a number of reasons behind the creation of "observer" status. In the case of the
national authorities, it helped to strengthen the message of decentralization; in the case of
the local authorities, it was an attempt to maintain the focus on the issues at hand. In both
cases, this mechanism was seen as a way to place the authorities in a position to listen to
the people. All participants and local users of the marine reserve had the same level of
importance. The mainland fishing interests were excluded, because their activities were
seen as incompatible with the objectives of conservation and limited use of marine
resources, and to remain consistent with the proposal of extending the area of the reserve
from 15 to 40 nautical miles from the baseline.

Careful preparatory work was carried out to help groups participate more effectively.
This work consisted of ensuring advance distribution of documents and guidelines; mak-
ing technical support available; preparing comments, proposals, and recommendations in
advance; and making sure they were clear and concrete. A number of professional facili-
tators were appointed to provide objective help to all parties involved in revising and
rewriting the management plan. These facilitators also assisted in drawing up a clear work
timetable, with specific goals and outcomes. A short, clearly focused and technically
oriented event was organized, aimed at reaching general consensus on the central points
of the plan.
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To continue the process of revising the plan, a core group of 11 people was formed:
3 representatives of the national park; 2 each from the conservation, tourism, and fishing
sectors; 1 from the fisheries division; and 1 from the Merchant Marine Office. The group's
mandate was to convene meetings and local discussion groups and to hold regular plenary
sessions to ensure the preparation of a consensus-based document. They were given
3 months to prepare their final report.

The final product was a consensus document in three parts: (1) the principles that
should govern management of the protected marine zone; (2) the points that should be
included in the revised management plan (IEFANVS-SPNG 1995); and (3) aspects that
should be included within a new legal framework for carrying out that plan. The docu-
ment was ready on time and served as input to the work of a new government commis-
sion responsible for preparing and drafting the special law for the Galapagos National Park
Service and Charles Darwin Research Station (SPNG-CHDRS 1997).

Drafting the special legislation

At the end of April 1997, after a number of false starts and in the midst of a national polit-
ical crisis, the acting president issued an executive decree setting a time limit of 60 days
on submission of the final draft of the special law for the Galapagos. He also broadened the
inter-institutional make-up of the government commission charged with preparing that
draft, inviting representatives of the local fishing, tourism, and conservation interests and
of municipal governments on the islands to take part in the commission's work, and
appointing the Ministry of the Environment as coordinator.

This last move was one of strategic importance because that ministry was more read-
ily acceptable as a mediator by the parties, which allowed it to overcome the impasse cre-
ated by the disputes over jurisdiction of the marine reserve between the Ministries of
Agriculture and Industry. It shifted the debate to more neutral terrain and one that was
more appropriate from the legal standpoint.

The commission held 12 working sessions over a period of 24 days. It organized dis-
cussions on both the islands and the mainland, based on eight drafts of the law. It deliv-
ered its final proposal 6 months after the process was launched (Ospina 1997). The
proposal was handled as follows:

4- Submission to the Executive for review (October 1997);

4- Transmittal to Congress for discussion and approval (October 1997);

4 Approval by Congress (January 1998);

+ Partial veto applied by the Executive to allow commercial fishing within the
40-mile limit until approval of the new management plan, that is, for a period of
12 months (February 1998); and

4 Overriding of the presidential veto, following pressure from the islanders, ren-
dering the partial veto provision ineffective (March 1998).
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The outcomes

The major outcome of the process was legal and political reform manifested in the prepa-
ration, negotiation, and adoption of the Law on the Special Regime for the Province of
Galapagos (Congreso Nacional 1998). The principal implication of approval of this legis-
lation has been to clarify the legal regime governing the entire island territory. This will
put an end to jurisdictional disputes between the provincial and the conservation author-
ities, set limits on the scope of each entity's authority and action, and clearly establish the
manner in which available economic resources are to be distributed.

Even more significant, it will set a precedent for the sustainable management of nat-
ural resources by local communities by defining the principles that are to govern policies
and activities in the national park, the marine reserve, and the various human settlements.
These principles represent an unprecedented advance; they incorporate the concepts of
conservation and sustainable development into Ecuadorian legislation, in line with the
international instruments adopted during the Rio Summit and in keeping with regional
decentralization schemes, respect for traditional user rights, and the recognition of local
management capabilities.

Specifically, the following principles have been recognized:

4 Conservation of ecological systems and biodiversity;

4 Sustainable and controlled development as a function of the carrying capacity of
local ecosystems;

4 Preferential involvement of the local community, through the inclusion of special
models of production, education, training, and employment;

4 Raising standards of living for the islands' inhabitants;

4 Integrated resource management; and

4 Application of the precautionary principle.

The new law has important implications for the local fishers:

4 It introduces the principles of conservation, adaptive management, and sustain-
able use, as well as a zoning structure for fishing activities;

4 It creates the category of marine reserve, with multiple uses and integrated
administration, for protecting marine resources;

4 It confines the extraction of marine resources to the local, small-scale fishery;

4 It empowers the national park authorities to collect, administer, and distribute tax
revenues to finance the marine reserve's management plan; and

4 It creates a participatory management body.

The concept of adaptive management introduces an element of flexibility that is very
important for the sustainable management of resources, as it leaves open the possibility of
making changes and adjusting the process as conditions evolve.

The provisions relating to residency and the exclusion of the mainland commercial
fishing industry will also facilitate the move from a regime of "open access" to marine
resources to one of "controlled common management," thus making it possible to define
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a specific number of users, give preference to local people, reduce the level of internal con-
flict, and facilitate long-term alliances involving commitment to, and responsibility for, the
management and conservation of those resources.

One result that reflects the complexity of the negotiations and the interests at stake
is the fact that the law does not make any single entity responsible for enforcement. The
national park retains full jurisdiction over all of the protected land, but it must now share
the mandate for the marine area with the fishery and military authorities and must respect
decisions on development activities made by the appropriate regulatory body.

Introduction of this legal and political reform is expected to have the following
impacts:

•f Definition of general policies for conservation and sustainable development, with
respect to both human settlements and protected land and sea areas;

+ Strengthening of the decision-making capacity of local environmental and devel-
opment authorities;

+ Increased decision-making powers for local fishing cooperatives;

+ Effective participation of local fishing cooperatives in the use and management of
fisheries resources;

+ A substantial increase in funds resulting from decentralization of taxation;

+ A significant reduction in the rate of population growth, because of restrictions
on immigration; and

+ Control over external public and private interests seeking to exploit tourism and
fishing resources.

Lessons learned

In developing countries, where the practice of democracy is usually more theoretical than
real, conflicts are often resolved in favour of small elites. This rarely leads to improvements
in the lives of the less-privileged segments of society. Furthermore, environmental strate-
gies appropriate to developing nations may differ from exclusive models of park manage-
ment originating with conservationists in the international science and education
communities. The possibility of conflict occurring increases when local groups are
excluded from participating in the planning process of conservation initiatives. In order to
minimize conflicts over resource use between opposing interests in or around a protected
area, it is important that distributional issues, such as power, costs, and benefits, be
addressed. The planning process itself should be participatory in nature and empower and
support the marginalized stakeholders while, if necessary, excluding those who might use
their power to derail the proceedings.

In the Galapagos, some of the factors that contributed to the escalation of conflict
were the very different degrees of power held by the various stakeholders, the fact that the
cost of applying sustainable models of management were higher for the weaker players
(limits on certain fisheries with no alternatives or compensation), and the failure of gov-
ernment to propose plans attractive enough to the weaker players to enlist their coopera-
tion in applying models of sustainable resource management.
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Although the local fishing sector was a heterogeneous group, its members shared a
disadvantage in terms of balance of power, which likely fostered a common identity. The
formation of the fishers cooperative was instrumental in the evolution of the group's inter-
est in issue-oriented negotiation; an empowering process of self-leadership resulted in the
transformation of the group from weaker player to social actor. In this way, the local fish-
ing sector increased its bargaining power substantially and achieved the same rank as the
other key stakeholders. This enabled them to accept reasonable restrictions in exchange
for controlled access to certain fishing grounds.

This case study also reflects the more intricate issues intertwining governance and
distributional equity through the park-province duality and related tension between
national governance and aspirations for local control. Partial resolution of this tension
included empowering park authorities to collect tourist fees to finance the collectively
accepted management plan. Whereas some groups need to be empowered to participate
effectively, others have to be deliberately left out. It may sometimes be necessary to
exclude some important interest groups that, because of their economic power and polit-
ical influence, might frustrate strategic alliances at some point in the negotiations. This
exclusion helps level the playing field on which stakeholders must interact. Nonetheless,
it is possible that, if an excluded group is powerful enough, it will exert enough pressure
to recover the rights it has temporarily lost. In the case of Galapagos, although it is diffi-
cult to predict whether a conflict management process that excluded one of the important
interest groups will succeed over the medium term, it seems that a national consensus has
been reached in favour of conservation. In this context, it is unlikely that the commercial
fisheries' lobbyists will gain the necessary support to introduce modifications to the law,
although they can still influence several pending aspects for full enforcement, such as the
new management plan and zonation of the marine reserve, and specific regulations con-
cerning fisheries.

In addition to issues of distribution of power, the participatory process itself must be
carefully considered. A common failing is the belief that a participatory approach to
resource management can be reduced to holding one or two meetings — as if to meet
some formal requirement. A participatory negotiating process aimed at community man-
agement of resources implies a systematic process whereby the various interest groups
must be prepared to make concessions, but one in which they can also expect to receive
concrete benefits or to be compensated for their losses in some cases. These processes may
be time-consuming and complex and will require

4 Application of clearly defined procedures: who is to participate, with what status,
and how will decisions be made;

-f Delimitation of the scope of discussion: clarifying the issues, objectives, goals, and
outcomes;

4- Use of appropriate materials and instruments, with a view to making as effective
as possible the participation of the various interest groups, especially the weaker
ones; and

4- Selecting skilled facilitators who are, above all, neutral, so that they can assess
the various points of view impartially.

The importance of a carefully thought out participatory process is made clear when
viewing the potential negative consequences of a poorly established one. Violent con-
frontation could occur if the process underestimates the capacity of stakeholders who have
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a key role to play but are in a relatively weak position in terms of voicing their demands.
Stakeholders of this kind may react with unexpected force if one or several of the follow-
ing elements is present:

+ If they perceive a threat to their interests because decisions are repeatedly made
without their participation or consent and are seen to be unfair;

+ If there is a lack of reasonable alternative proposals; or

•f If they perceive that other stakeholders have won unfair advantages or are not
subject to the same restrictions.

Yet, even confrontations can be converted into opportunities if, as in the case of the
small-scale fishing community of the Galapagos, there is appropriate mediation and proper
recognition of people's traditional user rights and their aspirations to benefit from the use
of resources. In this case, in addition to an imbalance of power, conflict escalated because
of the lack of an appropriate mediator. The National Fisheries Institute was unacceptable
in this role because, at one point, it had been funded by the commercial fishery and was
not seen as trustworthy by the local community. The Ministry of the Environment was
considered a more acceptable mediator by all stakeholders.

When the marine reserve was created, conflict occurred because no effort was made
to involve key users of the resource in the process through information-sharing, persua-
sion, or negotiation. The reserve was created without consultation or attempt at compen-
sation. Lip service is regularly paid to such concepts as "sustainable resource man-
agement," "local participation," "compensatory measures," etc. However, in many
cases the legal framework, financial resources, or imagination are lacking to formulate new
and effective strategies and persuade the local populace to form lasting alliances for con-
servation and sustainable use of natural resources (on the basis of equal participation and
responsibility). If community people are to be induced to make changes in their personal
habits or activities to cooperate in the sustainable management of resources, it is essential
that

+ Decisions are made with the participation and consent of all the players involved;

+ Alternative measures and reasonable compensation are considered for those
affected by the changes (exchanging the free-access regime for one of community
management of natural resources is a powerful incentive for involving the local
populace); and

+ The "sacrifices" accompanying change are shared fairly among all stakeholders,
and this is done in a transparent manner.

In conclusion, the Galapagos is an exceptionally valuable area in terms of conserva-
tion, both domestically and worldwide. The degree of decentralization achieved through
the new legal regime is unprecedented in the country and is even more remarkable when
one considers that the island population is so small that is has very little political clout. This
case is an example of how conflict over natural resource management between conserva-
tion and livelihood interests was harnessed to facilitate resolution resulting in greater
equity and sustainability. To do so, a change in the distribution of power, costs, and bene-
fits needed to be brought about, as well as a truly participatory process. Finally, very
diverse stakeholders were involved in the conflict resolution: local, national, and
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international; powerful and weak; government and private; prodevelopment and
proconservation.

In the short term, it is likely that the powerful groups that were excluded will use
their influence to lobby Congress to modify the law and retain access to the fishery-
resources of the reserve. Over the medium term, the fishing cooperatives will propose
changes to increase their individual production capacity. Perhaps, the best way to avoid
future conflict is to strengthen the institutional capacity of the cooperatives to comply with
the rules and provisions of the management plan. A new era of local participation has
started that may make compliance and enforcement of regulations easier to achieve.
However, it is too soon to predict whether commitment among and within groups will be
strong enough to find common ground now that the "common adversary" is out of the
way and new sets of sensitive issues are under discussion.
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