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ABSTRACT 

This research investigates environmental policy in the U.S.-Mexico borderlands. 

In particular, the analysis focuses on the Border Environment Cooperation Commission's 

(BECC) ability to facilitate sustainability in the region. Although BECC exerts some 

positive effects, in general, policy design flaws combined with administrative weaknesses 

limit the Commission's capacity to promote sustainability. 

The research divides into three main sections. The first section provides an 

overview of the U.S.-Mexico borderlands and justifies the method to analyze the region's 

public policy. The overview portrays boom-and-bust development pathologies that lead 

to social, political, economic, environmental hardships. This analysis also presents 

several regional characteristics - policy oriented social networks, binational institutions, 

and an ethic of place - that serve sustainability. The methodological overview focuses on 

policy design theory. According to design theory, effective public policy requires a close 

fit between the solution and problem contexts and the policy design. The second section 

evaluates the solution and problem contexts. These contextual analyses include a 

detailed discussion of sustainability, the problematic nature of public policy in 

borderlands, and specific characteristics of the U.S.-Mexico borderlands. Several criteria 

for U.S.-Mexico borderlands sustainability are developed based on these contextual 

analyses. The third section describes and evaluates BECC's performance. The specific 

focus is devoted BECC's institutional and policy designs and its major program areas. 

The research concludes with an overview of empirical and theoretical implications and a 

presentation of policy prescriptions to build BECC's capacity to facilitate sustainability. 
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ROADS TO SUSTAMABILITY 

As the twenty-first century dawns, political and economic liberalization coupled 

with breakthroughs in communications, transport, and manufacturing technologies 

significantly alter socio-political systems and pose new challenges for environmental 

policy design. In the socio-political sphere, both interstate relations and interaction 

between state and non-state actors are in flux. The porous borders associated with 

"globalization" facilitate transboundary mobility of capital and manufacturing as well as 

political activism. These changing relations across and within national boundaries raise 

fundamental questions for traditional notions of sovereignty. 

These changing international and domestic political relations and economic 

globalization influence many public policy issues. Environmental protection policy ranks 

among the top of the list of policies experiencing significant changes in the globalized 

era. Most environmental policies fall within jurisdictional boundaries - national, state, 

and local - drawn with little consideration for ecological consequences, conforming to 

neither environmental nor international contexts. This unilateral, fragmented 

environmental policy is insufficient to preserve environmental and ecological health. 

Revealing the inadequacy of en vironmental protection measures centered within political 

jurisdictions, a host of factors integral to environmental and ecological quality - such as 

pollution, wildlife habitats and migration routes, and watersheds and aquifers - do not 
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adhere to political boundaries.^ The problems worsen as economic globalization brings 

industrialization and urbanization to many new communities. Frequently, as illustrated 

by Mexico's Maquiladora industry, this industrialization is located in a boundary region. 

Locating manufacturing facilities along bordere increases cross-boimdary ecological 

damages and magnifies the need for integrated policy responses to these consequences. 

While the overt focus of this research is environmental policy - the Border 

Environment Cooperation Commission (BECC), in particular - for sustainability in the 

U.S.-Mexico borderlands, attention to social change underlies much of the analysis. 

Sustainability is inherent political. Thus, it resists objective and consensual definition. 

Nonetheless, this research identifies several common themes of sustainability and applies 

them to the borderlands context. Sustainability for the borderlands requires holistic 

policy. Thus, it must address socio-political, economic, and environmental issues. 

Borderlands environmental policy promotes sustainability to the extent that it maintains a 

border, strengthens public participation, builds local capacity, and improves 

environmental quality. 

This policy design analysis evaluates the appropriateness of BECC's policy 

design to evolving ecological, social, political, and economic conditions and assesses the 

' Important jurisdictional boundaries for enviromnental protection are not limited to those delineating 
nation-states, but also all sorts of subnational jurisdictions. For example, in the United States, these include 
several levels ranging in size from supra-state (e.g. the Tennessee Valley Authority) to the state boundaries 
and tlien smaEe, local units (e.g. counties, municipalities). See Ingram (1988) for an overview of the 
difficulty that the U.S.-Mcxico border region's jurisdictional complexity poses for natural resource policy. 
A handful of regional and intanational agreemaits, for instance some governing migratory wildlife and 
watCTshed managemoit, are more sensitive to ecological boundaries. For an analysis of bioregionalism, tlie 
primary movemmt devoted to reordering borders and governance with greater attaition to ecological 
boundaries, see McGinnis (1999a). 
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prospects for social and environmental sustainability along the border. This research 

carries significant implications for the larger questions of globalization. Borders are the 

geo-political frontlines where battles over the character of social change are being fought. 

Lessons from the struggle for sustainability along the U.S.-Mexico frontier can enlighten 

similar disputes elsewhere and, also, general issues of development and social change. 

While globalization intensifies borderlands socio-political turmoil and 

environmental degradation, the conflicts preceded recent social changes. The region's 

history shows that frequent strife mars its development (Martinez 1988, Lorey 1999). 

This conflict stems from stark cross-boundary differences, resource scarcity, and neglect 

from Mexico City and Washington. This neglect from the national cores isolated the 

borderlands to the periphery. On the periphery, the borderlands faced constraints on its 

political, social, and economic development. With enactment of the North American 

Free Trade Agreement (NAFTA) in 1993 borderlands communities began to receive a 

share of the national attention, but this new concern is insufficient to compensate for the 

large head start afforded more politically central communities. Moreover, increased trade 

associated with the treaty may exacerbate existing problems. In short, policy emanating 

from the national capitals has failed borderlands communities. 

The analysis focuses on BECC's ability to overcome past failures and facilitate 

U.S.-Mexico borderlands sustainability. The research project divides into three 

components. The first component, included in the remainder of this chapter and the first 

part of the next chapter, sets the stage for the analysis. This component addresses 

problems facing the U.S.-Mexico borderlands in broad, outlines some chief causes, and 
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identifies some key borderlands resources to resolve these problems. In addition, this 

discussion highlights the importance of public policy to address borderlands issues and 

introduces the method of analysis - policy design. The second component, includes the 

second part of chapter two and all of chapter 3, focuses on the two main aspccts of 

BECC's policy context - sustainability and the U.S.-Mexico borderlands. These 

contextual analyses discuss primary frames of sustainability and offer detailed 

assessments of borderlands contexts. The last component, included in chapters four, five, 

and six, analyze the BECC's designs and its accomplishments. These sections also 

evaluate the extent that BECC delivers its promise to sustainability. 

The next several sections of this chapter illustrate three fundamental points 

regarding borderlands communities struggle for sustainability. First, the problems facing 

the borderlands are severe and complex. Both environmental quality and socio-political 

institutions are in grave condition throughout the region. Second, relatively rapid 

improvement is essential in order to avert catastrophe. Third, capacity exists to foster 

sustainable communities along the U.S.-Mexico frontier. 

So Many Roads 

Among the last lyrics Robert Hunter penned for the Grateful Dead is a poetic 

verse entitled So Many Roads.^ The bittersweet lyric alludes to the band's evolution from 

obscure folk band to global enterprise with influence extending beyond popular music. 

Hunter offers insight into the process of change, growth, and development. The song 
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reminds listeners that different roads may be traversed in search of a single destination. 

The song also offers the familiar advice to be careful in choosing goals. A journey 

should enrich one's life. 

The journey and roads serve as metaphors for change. Just as roads structure a 

journey, public policy guides society's changes. Some policies are more likely than 

others to foster specific substantive ends, such as community development or 

environmental protection. By connecting citizens with government, policies also 

influence less tangible features of society, such as conceptions of citizenship and justice. 

Roads also provide an apt model for public policy in another way. Policy is both process 

and substance. Roads (process) lead to destinations (substantive outcomes). How 

something is accomplished often structures the outcomes. 

Different roads present different experiences en route to a single terminus. 

Likewise, different policies in the pursuit of a single goal offer different social and 

political experiences. The route choice is particularly significant for a long journey. 

Similarly, the impact of policy details is especially strong for broad social goals. 

Reaching sustainability is heavily dependent on policy details. Imagine two polities that 

each adopt a series of environmental protection measures. To reach these goals one 

polity uses top-down, highly bureaucratic policies and the other employs participatory 

policies. Regardless of which community experiences the greatest initial success, the 

second polity is likely better poised to develop policies that promote long-term 

^ Althou^ a studio recording of tke song is unavailable, it is included in the anthology of Hunta's (1993 ) 
Grateful Dead lyrics. 
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sustainability. While the citizens of the first polity are passive subjects, those in the 

second community develop a stake in the policy success. 

With the plethora of roads, the ideal path, or even the destination, is seldom 

obvious. Instead, travelers face a series of choices. The road selected may advance 

travelers, present setbacks, or alter the objective of the excursion. In reaching public 

goals communities are also confronted with choices. These communities must identify 

desirable policy goals and select policies likely for success. 

Borderlands. Following the Boom-and-Bust Road 

Historically, international borders were considered defense zones for a country 's 

core. More recently, these regions are developing in their own right (Herzog 1990, 

Staudt and Spener 1998). With this development, border communities may emerge as 

prosperous, innovative, and healthy places or they can become wastelands valued for an 

inexpensive labor supply and as dumping grounds for the by-products of society's 

industrial and technological processes. These outcomes will be largely determined by the 

quality of public policy affecting borderlands development. 

There are two main development roads for decision makers in borderlands 

communities, statehouses, and national governments. For policy affecting the border 

region, the "boom-and-bust" road to development is most frequently selected. The less-

traveled "sustainable" road is an alternative for those seeking to break with the past. The 

two development roads reflect different patterns of public policy and governance. 

Travelers along the boom-and-bust road opt for short-term gain, engage in 

politically expedient decisionmaking, and tend to grant economic rationales immediate 
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superiority. Long-term social, political, and environmental goals are typically 

subordinate to pursuit of economic growth. Although individual members of society may 

prosper, this road rarely leads to prosperous communities. The boom-and-bust road is 

especially deceptive because short-term economic booms mask and exacerbate 

underlying community disarray. 

By favoring policies characteristic of the boom-and-bust road, community 

development in the Mexico-U.S. borderlands - the regions affected culturally, socially, 

and economically by proximity to the international political boundary - is haphazard with 

little regard for long-term environmental, social, political, and, ironically, economic 

consequences. With little thought devoted to routes or destinations, the region's public 

policies generally present short-term benefits, but undermine its environmental health and 

political, social, and cultural institutions. This myopic development promotes unstable 

communities, volatile social relations, contentious politics, and a weak public sphere. 

Charles Wilkinson (1992a; 132-139) describes the boom-and-bust economy as 

alternating cycles of prosperity and impovaishment found in communities whose 

primary means of development is natural resources extraction. These cycles are partially 

driven by macroeconomic forces, such as commodity prices and technical limits on 

harvesting of non-renewal resources. An emphasis on markets or resource limits neglects 

more significant forces. Public policy drives this unhealthy community development. 

Wilkinson (1992b: 15-17) argues that antiquated natural resource policy is the primary 

cause of the boom-and-bust political economy and corresponding stunted development of 

communities in the American West. 
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Applying the concept of boom-and-bust development to the U.S.-Mexico 

borderlands requires modification and extension. First, worker exploitation must be 

considered along with resources exploitation. Second, boom-and-bust's tendency to 

promote conflict is increased in the borderlands. 

Wilkinson and other analysts of Western development (see, for instance, Kemmis 

1990, Worster 1985,1992) indict natural resource exploitation for the region's retarded 

community development. Many border communities boom-and-bust patterns result from 

this approach to resource extraction. More recently, the boom-and-bust development in 

the borderlands is facilitated through labor exploitation in the maquiladora industry. 

Importantly, the pathologies of natural resource exploitation and labor exploitation result 

from quite similar types of policies. A laissez-faire approach of government ( Wilkinson 

1992b; 18) and control of profits by corporations centered outside the community 

(Kemmis 1990: 127-132) are characteristic of both natural resource politics in the 

American west and the Maquiladora industries that exploit borderlands labor. 

Wilkinson (1992a: 132-7) explains that contentious social and institutional 

relations are a fundamental characteristic of the boom-and-bust society. Borders often 

reinforce competition and conflict. The political geography of borderlands often 

separates the causes of problems from their efleets. Communities may be tempted to 

push their problems across the boundary or remain apathetic to the cross-border 

implications of their actions. Jurisdictional fragmentation inherent in border regions 

rewards self-interest over cooperation, thus magnifying the potential for conflict already 

present in boom-and-bust political economies. 
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Focusing explicitly on the borderlands, Lorey (1999) asserts that much of the 

borderlands history is marked by boom-and-bust development. Lorey traces boom 

development to the 16*^ Century - when the region was Mexico's northern frontier. 

During this period the economic and social system was transformed from fairly small 

Native American settlements to more populous Spanish dominated silver mining and 

agriculture communities. Lorey's analysis tracing borderlands development through the 

1990s reveals continuous cycles of booms followed by bust. 

The boom-and-bust development results from a lack of foresight and effective 

policy dealing with the transformations inherent in development. As with the boom-and-

bust cycles of the American West, much of the blame for myopic policy can be placed on 

laissez-faire governance, outside ownership of local resources, contentious social 

relations, and fragmented institutions combining to inhibit investment of profits into the 

local communities. Indifference from Washington and Mexico City, economic, social, 

and political inequalities, and degenerative politics exacerbate the tendency toward 

boom-and-bust development. 

This myopic economic development leads to a host of problems bringing many 

borderlands communities to the brink of economic, social, political, and environmental 

disaster. The underlying goal of building the region's economic strength is 

understandable given the impoverishment of many borderlands communities. However, 

the economic-growth-first approach does little to improve environmental, socio-political, 

or economic conditions for many within borderlands communities. Under this approach 
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environmental protection and social-capital building measures are deferred. Instead, 

much of the economic gain remains concentrated in a few powerfiil interests. 

The pathologies associated with boom-and-bust development are pervasive in the 

borderlands. Economic-growth-iirst promotes rapid urbanization and population 

increases. Between 1940 and 1990 the populations of both Mexican and U.S. border 

states grew rapidily - averaging 2.7% annual population growth (Lorey 1999). Since the 

middle 1960s, industrialization and population in Mexico's impoverished cities surged 

even faster. Clearly, this level of urbanization and population growth would strain even 

the most prosperous communities. In the relatively impoverished borderlands, this 

growth further degrades substandard in frastructure. On both sides of the international 

boundary many residents are without access to adequate roads, schools, public health 

facilities, or potable water. The cycle is continued as the prospect of employment draws 

more individuals to the urbanizing region. The Ambos Nogales (Sonora and Arizona) 

cholera cases in the early 1990s are prime examples of the consequences associated with 

inadequate infrastructure. In addition to rapid urbanization, population surges, and 

inadequate infrastructure, boom-and-bust development often leads to strained social 

relations and degenerative political institutions. These socio-political divisions create an 

us-versus-them mentality that subverts the community good to the interests of powerful 

and articulate claimants. 

Water policy - perhaps the most important policy issue in the arid borderlands --

highlights the unsustainability of boom-and-bust development. Border water policy tends 

to rely on top-down and non-participatory management of centralized water delivery and 
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treatment systems. However, due to both climatic pressures and inappropriate, 

antiquated, or obsolete infrastructure, these systems do not function particularly well. 

Many citizens in both the U.S. and Mexico sides of the border face scarce and 

unpredictable access to water and lack basic wastewater treatment. 

In contrast to the shortages facing the region's population, water remains 

abundant for development projects. This industrial usage lowers both groundwater and 

surface water stockpiles leaving many communities with a double burden of declining 

water supply and massive costs for the construction, maintenance, and operation of water 

delivery infrastructure. While increased consumption threatens water supply, industrial 

and agricultural uses coupled with inadequate treatment facilities dangerously erode 

water quality. 

In addition to the pathologies associated with the economic-growth-first 

paradigm, to understand borderlands context two more aspects of boom-and-bust are 

important. First, contrary to widespread perception, this myopic development approach 

is followed both North and South of the border. Second, the paradoxical relationship 

with the national capitals tends to promote the boom-and-bust development that is 

threatening border communities. 

Although the manifestations of boom-and-bust development in the two countries 

may appear different on the surface, public policy in the U.S. is no more likely than its 

Mexican counterpart to follow a sustainable route. Mexican Maquiladora assembly 

plants promote unmitigated industrialization and urbanization. These industries produce 

a host of noxious and toxic by-products and strain natural resources, infrastructure, and 
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socio-political institutions. U.S. contributioBS to the region's environmental degradation 

are seldom so obvious, but generally are just as significant. Water usage per capita in 

U.S. border communities far outpaces the southern border communities' thirsts. In 

blatant disregard for political and ecological consequences, northern border communities 

rarely curtail their water consumption and fail to adopt growth restrictions or significant 

water conservation measures. Instead, water intensive sprawl - characterized by tract 

homes, strip malls, and golf courses - is common. This sprawl feeds the water supply 

crisis and hastens degradation of air quality and wildlife habitat. 

Convergent development further shatters the myth of superiority granted to the 

North. Communities on either side of the boundary mirror one another. However, rather 

than taking the best from their cross-border counterpart, communities mimic their 

neighbors' boom-and-bust policies. Unhindered industrialization and population growth 

strains public infrastructure, environmental quality, and socio-political fabrics in several 

U.S. borderlands communities. Likewise, development in Mexico is so sprawling that 

many Mexican border neighborhoods are indistinguishable from northern subdivisions. 

The paradoxical relationships of communities to their national centers promote 

crises and constrain responses to socio-political and environmental problems. The 

borderlands are geographically removed from the core of either country. Borderlands 

communities are also distant from the national cores in culture, socio-political 

institutions, topography, and climate. These differences construct the borderlands - in 

the eyes national leads — as periphery buffer zones to ward off external influences. 



22 

The traditional view of borderlands as buffer zones lowers both the resources and 

autonomy of borderlands communities.^ These buffers are largely ignored unless a 

pressing national need focuses attention on the region. The inattention of federal officials 

gives borderlands communities a certain degree of freedom. This isolation also means 

that border regions seldom fiilly share in the national largess. Even when border 

communities attempt to address their public crises, they often lack the resources to 

implement their plans. Borderlands are seldom better off during crisis that focuses 

federal attention on the region. Washington and Mexico City tend to pursue national 

objectives regardless of their compatibility with border needs. By setting the agenda and 

focusing upon their goals, the national cores significantly constrain local communities' 

autonomy. Once the national crisis subsides, border communities are again ignored; 

resources are withdrawn and communities are unable to mend damages left in the wake 

of self-centered federal action. 

The boom-and-bust road leads to policy designs and real-world conditions that are 

neither socio-politically nor environmentally sustainable. Borderlands communities 

cannot continue down this road without compounding negative consequences on the 

severely degraded environment, poor public health, and degenerative or nonexistent 

socio-political institutions. Worst-case scenarios suggest that pollution, lack of 

resources, social unrest, and degenerative political institutions may render major portions 

of the region uninhabitable wastelands. Even if this dark omen is not fulfilled, continued 

^ Meier (1993: 13-14) identifies autonomy and resources as the components of bureaucratic power. Border 
communities, just as bureauCTatic agencies, must possess both dimensions of power in order to make and 
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patterns of enviroranental degradation, degenerating socio-political relationships and 

institutions, and dulling of the region's vibrant culture could easily make the region so 

unsavory that only those trapped by poverty or inertia would remain. 

Fortunately, this boom-and-bust road is not the only route. Borderlands 

comraunities have the tools and opportunities to devise sustainable solutions to the social, 

political, and environmental crises they encounter. These sustainable solutions can lead 

border communities along new roads toward new destinations. Although travels down 

this alternative highway will not be easy for border communities, the payoff is priceless. 

Avenues for Sustainability 

Given the dire socio-political and environmental conditions facing borderlands 

communities, technical fixes offer little hope for significant progress toward sustainable 

destinations."* Although these stopgap efforts may provide a measure of environmental 

improvement, the road to sustainability must carry the borderlands to a qualitatively 

different political economy than the boom-and-bust development In other words, the 

promise of sustainability rests squarely on the shoulders of socio-political reform. 

enforce decisions. 
* Numdous analysts share this skepticism about technical-rational public policy's capacity to promote 
significant socio-political or environmeatai progress. Critical social theorists, such as Horkheimer and 
Adorao (1972), Marcuse (1964.1969) and Habcrmas (1970), lay the groundwork for the critique of 
technical rationality. Several public policy scholars indict technocratic policy for producing week socio
political relations and poor substantive policy outcomes (see, for example. Stone 1988. Dryzek 1990, 
Fischer 1990. Schneider and Ingram 1997). Dryzek's (1987) analysis represents the strongest critique of 
technical-rational administration specifically regarding environmental policy and politics. Other 
environmental analysts similarly question technical fixes to mvironmental degradatirai (see, for example, 
Leiss 1972, lipschutz and Conca 1993, FiaiiCT and Black 1995, Hanpel 1996, Torgarson 1999). 
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Communities following the sustainable road utilize policy for long-term 

community health. Along the sustainable road policy is directed toward a wide range of 

community goals. These goals include open and participatory political institutions, self-

sufficient economies, a healthy environment, and innovative problem solving. Economic 

arguments are considered, but they are not accorded special status. Sustainability seeks 

to achieve environmental, social, and political, as well as economic, prosperity. 

Three interrelated socio-political forces exist throughout the region to foster 

sustainable solutions along the international frontier. Firet, active and engaged social 

networks are committed to healing the region's socio-political and environmental health 

through improved policy design. Second, the development ofbinational governance 

institutions bodes well for locally sensitive, yet integrated, borderlands environmental 

policy. Third, a binational borderlands "sense of place" permeates the region. These 

vigorous social networks, binational policy institutions, and a borderlands sense of place 

carry the potential for significant reform necessary to foster sustainability. 

This section of the chapter introduces each of these forces. These discussions 

provide a general description of the meaning of the concepts as well as some insights 

regarding their importance for socio-political and environmental sustainability. In 

addition, the overviews offer brief sketches of the development and evolution of policy-

oriented social networks, binational environmental policy institutions, and a sense of 

place along the U.S.-Mexico frontier. Moreover, this section briefly explains how 

governance that incorporates the sense of place and participation from the social 

networks into the binational institutions enhances prospects for sustainability. 
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Policy-oriented Social Networks 

Cross-border environmental-activist non-governmental organizations (NGOs) and 

social networks are prime forces for sustainable solutions to borderlands socio-political 

and environmental problems. These NGOs give voice and agency to stakeholders 

seeking to break from the destructive patterns associated with boom-and-bust 

development. By building social capital, these social networks promote democratic 

politics capable of combating weak and degenerative institutions. These NGOs' policy 

focus provides specific policy designs to advance sustainability. 

Social networks' importance extends beyond the border region and the 

environmental policy arena. Aristotle's (1988) classic observation that humans are social 

and political beings suggests that the need to form bonds to pose questions, solve 

problems, and provide mutual support is universal. Just as Aristotle views social 

interaction as a part of the human condition, many theorists argue that invigorated social 

networks and interest groups are the key to strong democratic political-economies 

(Barber 1984, Mansbridge 1992, Cohen and Rogers 1995). Much of this analysis stems 

from Tocqueville's (1945) conclusion that widespread participation in voluntary 

associations is the defining characteristic of United States democracy.^ Putnam and his 

colleagues (1993) posit that social capital - generated through civic engagement in social 

networks - is essential for the development and maintenance of democratic institutions. 

^ Many observers see a cause for alarm in findings that reveal breakdowns in the extent of this participation 
(Bellah 1985, Hudson 1995, Putnam 2000,1985) and tlie representativeness of the interest group 
communities (Schattsclmeida 1960, Schiozman and Tiemey 1986). To these analysts, deteriorating social 
networks suggest an atrophy of democracy in the United States. 
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Moreover, as Valelly (1993) demonstrates, participation in grassroots environmental 

networks reconnects citizens and renews democracy. 

Just as participatory social networks hasten the replacement of degenerative 

socio-political institutions with democratic ones, these networks' policy-orientation 

support sustainability through improved policy design and governance. Grassroots 

environmental NGOs possess specialized knowledge essential for effective policy design 

(Dryzek 1987, Breyman 1993, Hempel 1996). A focus on public policy details allows 

local stakeholders to craft environmental policies that reflect local needs, resources, and 

constraints (Goldsteen and Schorr 1991, Breyman 1993, Ingram, Colnic, and Mann 

1995). Unlike the traditional pressure groups that emphasize mainly lobbying, the role of 

local and participatory policy-oriented NGOs includes several components of governance 

(Lipschutz and Conca 1993, Hempel 1996, Lipschutz 1999).'' This governance role is 

especially important given the increasingly weak and constrained state institutions. 

By fostering both participation and improved governance, NGO networks are 

essential to construct sustainable policy roads along the U.S.-Mexico border. Throughout 

the 1980s and 1990s, environmental NGOs on both sides of the border mushroomed in 

number and strength. Much like the growth of grassroots environmental activism in the 

U.S. (see, for instance, Bosso 1993, Ingram, Colnic, and Mann 1995, Gottlieb 1993), 

generally, borderlands grassroots environmental NGOs are a new political force. The 

® Environmental governance occurs whai NGOs take policy action to solve environmental problems • with 
or without the blessing of local, regional, or national govemmmt authorities. Of course, the exact bounds 
of govemmeat, state, and civil society as well as the dividing lines between govemmait and NGO actors in 
governance are difficult to delineate (see Lipschutz 1999 for a good overview of these concepts in global 
environmmtal politics). 
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growth of organizations in Mexico - where few NGOs existed prior to 1980 - while 

fewer in absolute numbers than in the North, reflects a greater accomplishment (Mumme, 

Bath, and Assetto 1988, Lemos and Luna 1999). More significantly, these NGOs often 

overcome traditional fears, stereotypes, and jurisdictional barriers to form cross-border 

linkages (Ingram, Laney, and Gillilan 1995, Kamp 1994). This binaiional governance 

disregards traditional barriers to address long-ignored problems. For instance, Ingram, 

Laney, and Gillilan (1995) explain that policy-oriented social networks that include 

public officials, such as firefighters, water administrators, and public health workers, 

often deliver services where they are needed regardless of jurisdictional boundaries. 

These NGOs and networks are typically highly participatory and policy-oriented. 

Correspondingly, policies are often improved and the foundation is laid for democratic 

institutions. Many of these grassroots NGOs formed in response to some specific 

problem plaguing a community. By addressing that issue, the groups mobilize support 

for improved policy design. The willingness of borderlands NGOs to directly solve their 

communities' environmental problems strengthens governance. For example, the work 

initiated by the El Paso Interreligious Sponsoring Organization provides sewage 

treatment to families on both sides of the international boundary. 

Binational Evironrnentul Institutions 

Locally-oriented, binational institutions can translate specialized indigenous 

knowledge into legitimate policy designs. These organizations' binational orientation 

offers policy designs released from arbitrary political boundaries. These policies and 

institutions are more able to address the root causes of environmental problems, Hempel 
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(1996) argues that effective environmental governance requires new types of institutions. 

Environmental problems and actors {e.g. transnational corpwrations) are global in scope 

and much of the most p"omising environmental protection occui's at the local level. 

Political institutions and authority must recognize that global politics affect local contexts 

and local policies have global infipacts. For Hempel, "glocal" institutions - ones that 

attend to both global and local politics - offer promise by reorganizing policy away from 

the nation-state and toward local and global governance. Henpel states, "without an 

informed and hopefiil view of governance - one that simultaneously strengthens local and 

global levels of political authority - there is little prospect of dealing with transboundary 

environmental problems in a timely and effective manner" (p. 23). 

Very few glocal institutions exist in practice. Perhaps the closest examples of these 

institutions are environmental regimes or regional associations. These regimes are often 

global in scope, but its members are nation-states, not localities or regional affiliations. 

As a result these are not glocal institutions. The Montreal Protocol - an international 

agreement to limit ozone depleting chemicals - and Kyoto Agreement (despite the lack of 

U.S. participation) - designed to reduce gases, in particular carbon dioxide, that are 

thought to contribute to global climate change - are two examples of regimes that are 

global, but not glocal, institutions. 

Borderlands binational policy institutions are regional variations of glocal 

institutions. Although these institutions rarely focus on global issues, they nonetheless 

can positively affect environmental quality. By acting locally and regionally, these 

organizations reorient environmental governance to utilize local knowledge, mitigate the 
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jurisdictional complexity, and avoid nation-state parochialism. In addition, the local 

orientation empowers the grassroots relative to the national governments. 

The emphasis on new environmental institutions stems from the realization that 

nation-states are ill equipped to protect the Earth from global environmental threats 

(Keohane, Haas, and Levy 1993, Hempel 1996). These institutions - organizations, 

rules, and practices - can mitigate the shortcomings of politically-drawn borders and 

nation-state self-interest. Of course, as Ostrom (1990) notes, these institutions are not 

always successful.^ Sustainability requires that even those institutions concerned with 

global environmental problems be attuned to local contexts. 

Given the complex array of opportunities and constraints for sustainability along 

the U.S.-Mexico frontier, three institutional features appear essential for success. First, 

these institutions must be entirely binational. One-sided institutions cannot overcome 

either the distrust based on history and divergent political economies or the region's 

jurisdictional morass. Second, sustainability requires open institutions. The two primary 

components of openness are transparent decision-making and meaningful, not merely pro 

forma, participation This openness give social networks a viable forum to influence 

environmental policy. Third, sustainability demands that borderlands environmental 

institutions have the power to coordinate policy responses. 

The history of environmental protection institutions along the U S.-Mexico border 

is long, but not particularly glorious. Many of these policies and institutions do little to 

^ For Ostrom, institational longevity is the key indicator of success. This study uses policy-bascd 
evaluation criteria - promoting sustainability - to assess institutional succcss 
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advance sustainability because they neither significantly stem the border region's 

environmental deterioration nor promote sufficient socio-political reform The first of 

these institutions. The International Boundary and Water Commission (IBWC) are twin 

national agencies, not a binational organization. Historically, these agencies have had 

little capacity to coordinate activity (Mumme 1986) and drew frequent criticism for its 

closed decision-making (Mumme 1993). Beginning in the 1980s, Mexico and the U.S. 

entered into a series of more promising binational agreements. These accords - the La 

Paz Agreement (United States and Mexico 1983), the Integrated Border Environmental 

Plan (U.S. Environmental Protection Agency 1991) and Border XXI (U.S. Environmental 

Protection Agency 1996) - are primarily symbolic in that they set neither new standards 

nor enforcement rules 

Ahhough not especially productive in their own right, these accords have some 

positive features and may provide the groundwork for more effective policy. These 

compacts are joint attempts between Mexico and the U.S. to explicitly address the 

deteriorating borderlands environment and create the foundation for more substantive 

policy. The accords increase oversight and monitoring of the region's environment. 

These agreements also require interaction and consultation between U.S. and Mexican 

agencies on borderlands environmental issues. 

Sister institutions associated with the NAFTA offer more promise for 

sustainability. An executive agreement between the U.S. and Mexico established the 

Border Environment Cooperation Commission (BECC) and the North American 
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Development Bank (NADBank) (United States and Mexico 1993).® BBCC offers 

communities technical assistance with environmental infrastructure and certifies 

infrastructure projects as eligible for fimdiBg. NADBank helps fand the construction, 

maintenance, and operation of certified projects through loans and grants. 

BECC is a significant improvement over the IBWC and binational agreements. 

Both BECC and NADBank are binational agencies (Varady et al. 1996). Binationality 

provide a legally defined borderlands jurisdiction and enables BECC to break down 

barriers that inhibit joint attacks on shared problems. Also, the commission's mandate 

requires consideration of sustainable development in certification decisions. In addition, 

the commission makes public participation a key component of the project design and 

certification process. Responding to an evaluation of BECCs initial performance 

(Varady, Colnic, and Merideth 1996), Spalding notes the seeds of effective and authentic 

public involvement will likely reap more benefits than infrastructure projects the 

commission certifies. Moreovei", the commission can use technical assistance to promote 

innovative and environmentally progressive projects. 

An Ethic of Place 

To live in an arid and unforgiving region, borderlands people are resourceful and 

resilient. While much of the region is inhospitable, these people are deeply attached to 

the special landscapes, climates, and cultures of the border as well as the romance of 

® Witb changes in both the Mexican and U.S. executive branches, by 2001 the coantries became interested 
in merging the institutions. At a March 2002 meeting. Fox and Bush agreed that a single board of directors 
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being pioneers, borderlaners. This attachment can be translated into a governing 

philosophy — an ethic of place. Combined with the binational institutions and the policy-

oriented social networks, the borderlands' ethic of place is a key element in the quest for 

sustainability along the U.S.-Mexico frontier. 

Attachment to land, community, or away of life motivates most environmental 

protection efforts. For example, Muir's pleas for Hetch Hetchy's preservation 

demonstrate his passionate connection to the valley (Nash 1982). That Hetch Hectchy's 

fate rested mostly with outsiders, who never visited the Sierra Nevada and felt no 

intimacy with Hetch Hetchy, helps explain why Muir's efforts failed. In a more recent 

example, grassroots anti-toxics activists and organizations rely heavily on a sense of 

community. These activists are often concerned with their way of life and community 

health, not abstract measures of environmental quality (Gottlieb 1993, Greider 1992). 

A sense of place is not simply geophysical determinism, but rather is a complex, 

socially-constructed phenomenon. Feld and Basso (1996) assert that places are "actively 

sensed" (p. 7). In other words, social and cultural forces transform space into place by 

imparting meaning to locales and regions. Moreover, this complex relationship between 

the social and natural worlds works both ways. Natural features of the land also structure 

social relations. McGinnis (1999b) argues that despite efforts to impose bureaucratic and 

mechanistic rationalities on societies, human experience is wrapped in relations with the 

natural world. By showing that place structures the political cultures, Kemmis (1990) 

should replace two boards (White House 2002). The concluding chaptCT of this research discusses the 
proposal's implications, for sustainability. 
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demonstrates these processes. Likewise, Basso's (1996) ethnography of the Western 

Apache reveals strong intertwined relationships between landscape and cultural identity. 

Given the close attachment to community and natural values, socio-political 

systems that translate a sense of place into a governing ethic are on a clear path to 

sustainability. As a starting point, the ethic of place gives renewed attention to Leopold's 

(1949) "Land Ethic" proposals. Leopold calls for "changes [in] the role of Homo Sapiens 

from conqueror of the land-community to plain member and citizen of it (p. 240). 

Membership and citizenship in the land-community requires respect for "the soils, water, 

plants, and animals" that compose "the land" (p. 239). For Leopold, a land ethic requires 

both preservation of natural systems and social cooperation. 

For many analysts, the socio-political emphasis on cooperation is the key to 

place-centered governance (for instance, Wilkinson 1992a, Kemmis 1990). Ethic of 

place advocates value and institutional arrangements that promote participation and civic 

engagement. Especially seminal to these proposals are Stegner's (1969) arguments for 

cooperative governance. Admonishing Westerners to recognize that cooperation - not 

rugged individualism — both characterizes the region's past and offers its best hope for 

the future, Stegner states cooperat ion can foster communities worthy of the landscape. 

Wilkinson (1992a) offers the clearest and most eloquent summary of an ethic of 

place. Environmental protection as well as socio-political factors, such as economic 

security and participatory decision making, are inherent in the ethic of place: 

It [an ethic of place] is premised on a sense of place, the recognition that 
our species thrives on the subtle, intangible, but soul-deep mix of 
landscape, smells, sounds, history, schools, storefronts, neighbors, and 
friends that constitute a place, a homeland. An ethic of place respects 
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equally the people of a region and the land, animals, vegetation, water, and 
air. It recognizes that Westerners revere their physical surroundings and 
that they need and deserve a stable, productive economy that is accessible 
to those with modest incomes. An ethic of place ought to be a shared 
community value and ought to manifest itself in dogged determination to 
treat the environment and its people as equals, to recognize both as sacred, 
and to insure that all members of the community not just search for but 
insist upon solutions that folfill that ethic (p. 137-8). 

While Wilkinson describes the values and goals of the ethic of place, other 

analysts examine the relationships between place-based socio-political systems and 

environmental protection. Kemmis sees localized, place-centered political cultures and 

economies as more apt to break stalemate through novel forms cooperation. McGinnis 

concludes that bioregionally-centered political institutions are consistent with nature 

enabling them to facilitate healthy environments and lively cultures. 

A sense of place clearly permeates the borderlands. However, in the borderlands 

the attachment to place is often sub rosa. Aspects of this sense of place are seldom 

visible in the institutions of the boom-and-bust political economy. Yet this strong 

attachment to place is evident in the language border peoples use and the ways they 

survive in this harsh environment. 

The characteristic that binds the region together as a single "place" is the political 

boundary between Mexico and the United States.^ Given the diversity of topography, 

climate, and cultures, without this connecting feature it would be difficult to speak of the 

borderlands as a single region. By providing shared experiences, problems, and 

' The borderlands arc both larger ia terms of population and area and more diverse than the ideal "places" 
enviromaaital theorists contemplate. Typically these tJicorist advocate watasiied-bascd ( Wilkinson 1992a, 
McGinnis 1999b) or polls-sized (Kemmis 1990) places. 
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opportunities to its people and communities, the international boundary binds a diverse 

and disparate set of communities together into a 2000 mile long place. Probably no other 

political boundary has the region-defining and identity-constructing power as the 

Mexico-U.S. border. The unique and special unifying capacity of this border is evident 

in both scholarly and popular portrayals of the region. For instance. Miller's (1981) 

collection of essays, entitled On The Border, demonstrates how the international 

boundary shapes community development and individual lives. Taking a more scholarly 

approach, in Border People Martinez argues "that borderlanders live in a unique human 

environment shaped by physical distance from central areas and constant exposure to 

transnational processes" (1994; xvii-xviii). Even the titles of these works and others, for 

instance Wiesman's La Frontera (1986), imply a sense of place in the U.S.-Mexico 

borderlands. The U.S.-Mexico border is not "a" border; it is "the" border. 

While the international boundary unites the region, unique landscapes, diverse 

flora and fauna, vibrant cultures, and social linkages define the borderlands' sense of 

place. Landscape, plants, wildlife, people and other elements of place combine to instill 

the borderlands with a subtle quality thai is unique to the region. Borderlands' 

landscapes are far from uniform. Several subregions meld together into the unified place. 

Weisman (1986) breaks the border into nine zones. These nine zones offer a range of 

habitats, landscapes, and cultures. Others see even greater differentiation in the region. 

The U.S. Department of Interior identifies 12 ecoregions in the borderlands (U.S. 

Environmental Protection Agency 2000a). From the Pacific Ocean to the Gulf Coast, the 

border region encompasses a variety of ecosystems. Varied topography adds to the 
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ecosystem diversity. Numerous mountain ranges and watersheds offer cooler 

temperatures and moisture that create unique habitats. These diverse ecosystems are 

home to a host of endemic flora and faima populations as well as important flyway and 

wildlife corridors to migratory species. These special landscapes, habitats, plants, and 

animals enhance the sense of place by reinforcing peoples' links to their environment. 

V ibrant cultures also contribute to the sense of place in the U.S.-Mexico border 

region. Most border observers argue that there is no singular borderlands culture, but that 

the people in the region synthesize a host of cultural influences from both Mexico and the 

United States (Martinez 1994, Pastor and Castaneda 1988). Many subcultures flourish in 

a manner that gives the region its colorful and dynamic social environment. Given the 

propensity for borderlanders to form social linkages, the dominant Mexican or Anglo-

American cultures merge to form new lifestyles. Further enhancing the sense of place 

numerous American Indian communities add their traditions to the cultural mix (see 

Nabhan 1982, Miller 1981). This melding and merging of cultural influences to suit their 

needs in the unforgiving environment demonstrates the borderlanders' resourcellilness 

and resiliency. The borderlands' cultures create communities that could only exist in 

this sort of diverse social environment. 

Blemishes do not lower the attachment to place felt by many people along border. 

The border environment is not uniformly pristine, its climate and topography arc often 

threatening, and the socio-political and interpersonal interactions are frequently 

contentious. These conditions enhance the sense of place by uniting borderlands people 

in shared challenges. In her ethnography of West Virginia Appalachian communities, 
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Stewart (1996) implies that the sense of place -- manifested by peoples' shared outsider 

status and the strength of local discourse and language - is strongest in troublesome 

areas. The border region and Appalachia are in several ways remarkably similar. For 

example, distance from the core, localized dialect (see, for example. Hill 1993), poverty, 

and environmental degradation characterize both regions. 

The attachment to place is a strong trait in the borderlands. The international 

boundary binds communities together, shared problems increase the unity, and distinct 

landscapes, ecosystems, and habitats and its vibrant people and cultures give pride. Its 

land and people give the borderlands uniqueness and flair. These special attributes of the 

borderlands are most in jeopardy from boom-and-bust development. Attention to the 

qualities that compose the borderlands sense of place reminds us of what is at stake -

unique, vital, and wondrous natural and social systems - as border communities seek 

sustainable policy avenues. 

Although the sense of place, alone, cannot counter the myopic development of the 

past, intertwining its guiding principles with binational policy institutions and social 

networks can foster a governing ethic that leads to sustainable destinations for border 

communities. The sense of place reflects much of what is positive about the region and, 

if integrated into decision-making, offers communities sustainable roads to travel in the 

future. 

Purposes and Organization of the Analysis 

This work is at its heart a policy analysis and, like many public policy 

evaluations, it pursues a diverse range of goals and purposes. Despite their diversity, 
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these purposes and goals are integrally related to each other. The first, and most 

straightforward, of these goals is to answer an empirical question. This primary query is 

the extent that BECC promotes sustainability in the U .S.-Mexico borderlands. This 

policy analysis examines the ability of BECC - the leading binational policy institution -

to promote positive environmental, socio-political, and economic change. This effort 

relies heavily on tools, insights, and frameworks provided by policy design theory 

(Schneider and Ingram 1997, Bobrow and Dryzek 1987). 

A second purpose of this analysis is to build public policy theory in two broad 

areas. First, the lessons from this study are intended to bolster the growing policy design 

literature. This research also contributes to theory for improved environmental 

governance. To foster these twin theoretical goals, the research explicates a useftil 

understanding of sustainability and outlines a general set of policy design principles to 

promote environmental sustainability. 

An applied goal underlies this research project. This analysis is designed to 

improve the capacity of policy actors - activists and their networks and organizations, 

public officials, and local communities - to find sustainable roads. The empirical 

findings and theoretical insights significantly inform the applied recommendations. 

Increased empirical and theoretical understanding of environmental policy rest at the 

center of efforts to replace the stereotypes and rhetoric that foster boom-and-bust 

development with civic dialogue and cooperative governance that can engender a strong 

ethic of place and promote sustainable solutions to borderlands environmental 

degradation. 
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Chapter two highlights the role of public policy in determining environmental 

conditions as well as socio-political opportunities. This chapter includes an overview of 

the ways that political scientists treat public policy. Special attention is devoted to policy 

design theory. Two primary foci dominate this discussion. First, the major components 

of policy design are explained. Second, the selection of policy design is justified. The 

recognition that issues, knowledge, and socio-political conditions ai"e constantly framed 

and interpreted is a key feature of policy design theory (Schneider and Ingram 1997: 73-

81). Correspondingly, the chapter concludes with a systematic examination of how 

sustainable development and sustainability are framed. This analysis evaluates several 

competing frames of these terms as used by different political actors and demonstrates 

that the various definitions of sustainability have very real policy implications. The 

chapter concludes with an attempt to promote a clearer understanding of sustainability -

not by undertaking the fruitless endeavor of developing another new definition of 

sustainability, but by highlighting several values that underlie "strong" sustainability. 

Chapter three presents a detailed overview of the context for sustainability along 

political boundaries with paiticular attention devoted to the U.S.-Mexico borderlands. 

Policy design theorists' core argument is that successful public policy requires a logical 

connection between the policy content and the context of the problem. This policy 

prescription guides the analysis in this chapter. The chapter briefly discusses the 

constraints and the opportunities for sustainability facing border regions. The main focus 

of the chapter is a description and analysis of the U.S.-Mexico borderlands environmental 

policy context. The chapter examines environmental, socio-political, and economic 
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conditions that influence sustainability along the U.S.-Mexico border. This discussion 

also stresses the implications of the borderlands context for BECC's policy design 

Chapters four, five, and six e valuate BECC with particular emphasis on the 

Commission's capacity to develop and implement sustainable solutions. Although this 

section takes a holistic approach that remains cognizant of the complete network of 

border-related environmental policies, institutions, and grassroots networks, the analysis 

centers on BECC's role in promoting sustainability. As the first truly binational border 

environment institution, BECC carries considerable promise. Chapter four presents and 

evaluates BECC's institutional and policy designs. These designs provide a structure for 

BECC's ability to foster sustainability. Chapters five and six describe and analyze how 

the Commission carries out this policy design. Specifically, chapter five addresses 

BECC's project certification accomplishments and chapter six examines its public 

participation, sustainable development and technical assistance programs as well as its 

relations with NADBank. By addressing what the Commission has done and how it has 

done it, this chapter examines BECC's influence on the borderlands. Each of these 

chapters evaluates BECC's affects on key components of sustainability. The evaluative 

criteria are based on the contextual analyses in chapters two and three. 

Chapter seven ties the research project into a coherent whole. First, the findings 

from the empirical question are synthesized in a manner that emphasizes lessons for 

policy design theory and environmental governance. Second, the precise theoretical 

lessons of the research are explored in detail. Finally, analysis book concludes with an 

effort to assist borderlands communities, public officials, and environmental activists 
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map sustainable environmental policy roads. This section presents specific theoretically-

informed policy recommendations to help foster a new borderlands environment - one in 

which borderlands communities are genuinely satisfied with both their joumeys and their 

destinations. 
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POLICY MATTERS 

Anemic social relations, degenerative politics, and squalid environmental 

conditions characterize much of the U.S.-Mexico borderlands. In spite of these failures, 

boom-and-bust development remains the dominant policy approach. Time is running 

short as myriad social, political, and environmental problems plague border communities. 

As the previous chapter discusses, economic and natural resources dwindle and conflict 

deepens within and between communities, reinforcing boom-and-bust's pathologies. 

Border communities can by charting sustainable paths - avoid this disastrous 

whirlpool. Governance respecting participation and emphasizing long-term public policy 

goals challenges boom-and-bust political economies. This governance based on 

sustainable public policy undermines both the rationales of boom-and-bust development 

and its pathologies. Undoubtedly, this long-term policy is difficult in any context, let 

alone the U.S.-Mexico borderlands lands. Despite the problematic nature of fashioning 

these policy designs, the borderlands possess resources to improve the prospects for 

sustainability. Policy designs that rely on grassroots-oriented political institutions with 

participation of local citizens can utilize the region's survival spirit inherent in a strong 

ethic of place to defy the prevailing ideology. 

This chapter addresses "Policy Matters." For the purposes here, "matters" is used 

in three important, yet different, ways. First, "matters" is employed as a verb serving as a 

synonym for "is significant to" and "is important for". Second, "matters" is a noun 

meaning "contents of. Finally, the chapter demonstrates the values, assumptions, and 

policy designs that "matter" most to sustainability. 
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This chapter divides into three main components. First, it demonstrates the 

importance of participatory public policy to borderlands residents. A review of the 

participation patterns and decision making at a BECC meeting demonstrates the extent 

that local communities care about environmental policy. Second, the chapter introduces 

policy design theory. This theory is used in later chapters to analyze and evaluate BECC. 

Policy design is especially useful for policy analysis of specific goals, such as 

democracy, citizenship, or, as in this case, sustainability. Third, this chapter begins the 

investigation of the policy context by highlighting the myriad ways environmental policy 

theorists conceptualize sustainability. Some general policy recommendations - based on 

common themes - are identified. 

Community Participation for Sustainability 

Significant challenges to the boom-and-bust status quo occur through systematic 

and deliberate public policy efforts. Important policy-oriented political action often 

occurs without fanfare in municipal councils, legislative committees, executive agency 

hearings, scholarly symposia, and advocacy group activity. These events offer important 

clues to political development and policy design. 

These political events are often important because they reveal significant changes 

in the political milieu. New voices may add unique perspectives and solutions to 

seemingly intractable policy dilemmas. With regard to sustainability along the U.S.

Mexico border, the Border Environment Cooperation Commission's (BECC) seventh 

public meeting held January 1996 in Nogales, Sonora fits this characterization. The 

meeting is notable for changes to the political and policy landscapes that it illuminated. 
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BECC is a product of these political changes along the U.S.-Mexico border. The 

NAFTA debate of the early 1990s focused attention on the borderlands' environment, 

helping to spur BECC's creation. Many observers of the border's tenuous environmental 

situation feared increased trade's consequences. These concerns became more salient as 

anti-NAFTA forces used the borderlands as a prime example of the destruction associated 

with uncontrolled industrialization. Created by an executive agreement between Mexico 

and the United States, BECC and its sister organization - the North American 

Development Bank (NADBank) - provide assistance for construction and maintenance of 

borderlands environmental infrastructure. The commission also serves a political role by 

attempting to placate fears of many within the environmental community. 

The Commission has two main policy tools to carry out its mission. One is 

technical assistance to communities grappling with environmental degradation. The 

other is environmental infrastructure project certification. BECC's Board of Directors is 

charged with certifying potential projects based on criteria developed by the Commission. 

Once a project is certified, its sponsors are eligible for loans and grants administered by 

NADBank. The institutional design analysis in chapter four discusses the composition, 

qualifications, and other characteristics of the BECC 's board. Likewise, the chapters four 

six devote considerable attention to BECC-NADBank interaction. 

Several controversial issues were on BECC's agenda at the 1996 Nogales 

meeting. The agenda included contentious infrastructural projects in Nogales, Sonora 
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and Matamoras, Taimulipus and revisioB of BECC's public comment guidelines. Not 

only were these important policy issues resolved, the meeting also revealed bordeilands 

residents' disenchantment with policy and politics as usual. In addition, the meeting 

exposed an optimism that policies better suited to local political and environmental needs 

could emerge through public engagement and participation. The meeting demonstrates 

strong advocacy for participatory decision making by the borderlands environmental 

community. Participants at this meeting highlighted the clear link between public policy 

designs and their lives. Thus, when citizens - in this case borderlands residents - engage 

in effective policy participation, they are defining their environments and communities. 

Discourse at the meeting blossomed with enthusiasm and commitment from the 

border environmental community. Participants engaged in passionate policy-oriented 

politics. Borderlands citizens desired to play an effective role in designing and 

implementing community-oriented policy solutions for their environmental ills. At that 

time BECC was still in its infancy, and searching for a management style. Although the 

Commission did not always fully embrace participation and openness, the Board began to 

recognize the political and policy value of participatory decision mak ing. 

The debate at the tbrum transcended normal bureaucratic dimensions in both the 

scope of the participation and the content of the discourse. Over 500 concerned citizens, 

including numerous grassroots spokespeople from border communities, packed the 

Nogales meeting. Environmental activists, business representatives, scholars, and state 

Two othCT issues - conflict of interest rules and a Douglas, Arizona water and sewage project -- were on 
BECC's agaida. These items were not controversial, thus harmoniously approved. 
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and local public officials also attended the meeting. As striking as the sheer number of 

constituents at the BECC meeting was their enthusiastic participation. These concerned 

citizens worked to influence the policies that shape their lives. Some participants earned 

banners, chanted slogans, and shouted words of protest or encouragement to the board 

members and other speakers. Other participants offered thoughtM testimony geared to 

promote specific policies. 

Nogales Water Supply and Distribution Project 

Certification of the first phase of a water supply and distribution project for the 

host city generated the most clamorous participation and received the lion's share of the 

attention, but, overall, the discussion failed to live up to its potential for authentic policy 

discourse. The fact that certification of the Nogales project was practically assured 

significantly inhibited effective discourse. The Board of Directors responded to some 

concerns governing the certification process, but ignored more fiindamental issues about 

the project details. 

Critics of the project raised t '̂-o main sets of concerns - the first procedural, the 

second focused on policy details. Procedurally, the critics contended that project 

sponsors failed to meet several certification criteria, including rules governing social and 

financial impacts, public participation, and sustainable development. In response, when 

" Several reasons account for the lack of suspaise on Nogales project's certification. Borderlands 
environmeatal, public health, and natural resource policy communities agreed with project supporters that 
the city needed a secure water supply and improved water distribution system. The proposal facing 
certification was the loBg-time favorite of Nogales officials. Alternative, more environinanitally 
sustainable, proposals remained much earlier in the planning stages. The poject proponents held a 
tremendous "home field" advantage. 
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the Board certified the project, it demasded the sponsors Mfill several conditions 

designed to bring the project into compliance with BECC's certification criteria. 

Questions about the details of the project were largely ignored. Many of the 

projects' critics argued that the Nogales project could pose risks to the region's water 

supply and offered policy changes to avoid or mitigate environmental damage. The 

Board did not acknowledge these criticisms in policy change. Moreover, some Board 

members sought to discourage this type of criticism. The Chair attempted to limit critics 

to a mere two minutes. The Board legitimized the flawed process through its conditional 

certification and prevented real discussion of alternatives. As a result, doubts remained 

about the Nogales project certification's legitimacy. 

Despite lingering doubts about the project, the discourse on the Nogales project 

reveals the impact of paiticipatory decision making. The conditions placed on project 

sponsors were largely a response to public criticism. More fundamentally, by listening to 

borderlands constituents, the Board seemed to acknowledge the importance of openness, 

participation, and adherence to its criteria for fiiture projects. 

Public Notice of Projects Submitted Rule 

Other controversial issues before the Board at the 1996 meeting demonstrate 

unequivocally both the importance of participation and the commitment of border 

residents to sustainable public policy. The Cominission's revision of its public notice 

guidelines offers a prime example of how policy-oriented public participation strengthens 

policy designs. The discussion bore fruit in terms of strengthened commitment to 

participation and improved policy substance. 
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The fact that BECC reviewed its public notice guidelines is a testament to efforts 

by borderlands environmental stakeholders to promote sustainable public policy. 

BECC's interim certification criteria mandated a minimum 30-day public comment 

period between the announcement that the Board would review a project and the final 

vote. Representatives from the region's NGOs objected, arguing that the time frame was 

too short to review a proposal and formulate a thoughtful response. 

Many of these participants contended that BECC's integrity was undermined by 

less than optimal public participation. These critics argued that rushing the process 

resulted in certification of projects that do not meet the institution's self-designed criteria. 

In contrast, the Commission's backers believed that BECC's success hinged on how 

quickly it could move projects through the certification pipeline. In the eyes of many 

BECC supporters anything that delayed project certification threatened the Commission's 

survival. Ultimately, however, forceful policy arguments of borderlands activists 

persuaded the commission to revisit this rule at the Nogales meeting. 

Although the lobbying campaign influenced the decision to review the public 

notification procedures, it was not certain that the Board would significantly extend the 

comment period. There was even some doubt whether the Board would support a 45-day 

notification rule proposed by the BECC staff. Rather than simply acquiesce to the 

proposed 45-day period, the community advocates sought a lengthier comment period of 

at least 60, but ideally 90, days. Ultimately, the Board approved the 45-day rule. 
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Several Board members offered statements indicatrng movement toward 

recognizing the central role of informed policy participation to BECC's success. Board 

members emphasized the importance of adherence to public participation criteria to 

ensm-e that communities and activists effectively participate from the beginning of the 

process. These Board members stressed that the criteria give communities an opportunity 

to participate before the 45-day period. 

In sum, despite a decision that many viewed as far from ideal, public participation 

fundamentally altered the borderlands policy environment. Without this participation the 

Commission would not have extended the comment period and, implicitly, recognized 

the value of widespread and authentic policy participation. This rule gives the 

borderlands policy-oriented social networks (presented in chapter one) a more capacity to 

positively affect environmental policy. 

FINSA Industrial Park Wastewater Treatment Project 

A third controversy at BECC's Nogales meeting also demonstrates the importance 

of public engagement to effective and sustainable environmental policy. The dialog 

regarding the FINSA industrial park's proposed wastewater treatment facility in 

Matamoras, Tamauhpas highlights the strength of governance that emphasizes 

participation. The widespread policy involvement from residents of colonias neighboring 

the industrial park illustrates the value of authentic grassroots engagement to effective 

Interestingly, a BECC Board of Directors meeting was postponed from September 26. 1996 until 
November 9, 1996 in an effort to comply with this rule. To persuade BECC to reschedule the meeting, 
several participants on BECCNet e-mail listserv reitaatcd that the 45-day rule reflected a compromise. 
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environmental policy. This participation shows that communities are highly capable of 

addressing their environmental policy needs when offered a forum to voice their ideas. 

The main point of controversy about the FINS A project was that it was seen as a 

"private-only" project with only indirect public benefits. FINS A -• owners of a private 

industrial park - sought BECC support for a wastewater treatment facility. By 

engendering support from powerful interests, BECC's support for the private sector is 

politically astute. Nonetheless, it also sparked criticism. The private nature of the FINS A 

project generated opposition to certification on two fronts. First, the regional 

environmental organizations argued that granting private firms access to monies 

earmarked for public purpose sets a poor policy precedent. Second, grassroots activists 

from Matamoras sought to change the project's design. 

The regional activists asserted that BECC risked damaging its status as a different 

type of institution if it certified private interests for public resources. Once again, the 

efforts of these organizations helped shape BECC's position on important policy issues. 

BECC originally scheduled a certification vote on the FINSA project at its September 

1995 meeting, but after tough questions from these groups the Board postponed its vote 

until the project sponsors completed certification criteria. Significantly, the November 

1996 revision to BECC's certification criteria mandates that private-only projects must 

offer substantial community benefit. 

A second set of objections focused on the FINSA project's details. Residents 

from communities neighboring FINSA desired to expand the project to address their 

environmental needs. Like with the Nogales project, BECC avoided considerably 
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altering the project's scope or goals. Instead of attempting to block the development 

proposal, several activists offered concrete alternatives to improve the project by 

providing public benefits. 

Remarkably, many of these proposals came from courageous representatives of 

the coionias. These representatives spoke with enthusiasm and persuasiveness -

undaunted by the meeting's bureaucratic sophistication and unintimidated by the Board's 

and project sponsors' aura of power and expertise. 

These activists brought more than narrow self-interest to the discourse. The 

grassroots participants intertwined the needs of the project sponsors and the industrial 

park's neighbors through novel policy proposals. Proposed amendments included 

transportation infrastructure so coionias' residents could safely commute to the industrial 

park, environmental education programs, and increasing the plant's capacity to treat 

community sewage. These proposals show that the communities neighboring the FINSA 

industrial park understood local needs, resources, and possibilities. 

Avoiding major alterations to the project, the Board conditionally certified the 

FINSA project. The Board discounted the primary policy arguments and attempted to 

assuage the grassroots activists with benefits. In particular, the Board mandated that 

FINSA provide $50,000 (US) to the coionias for wastewater treatment studies - an 

increase above the $35,000 recommended by BECC staff. 

In addition to highlighting the need for private-only project guidelines, the FINSA 

debate also encouraged BECC to value grassroots policy engagement as a key to 

environmental sustainability. The commission made efforts to place grassroots 
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stakeholders on even footing with development interests. For instance, BECC presented 

the Comite 13 Colonias with a special recognition for its work on the FINSA project. 

More substatttively, BECC has worked to ensure that public participation criteria are 

more strictly followed. Ideally these criteria grant grassroots stakeholders a place at the 

table throughout project development, not only during final certification. 

This review of the controversies at BECC's Nogales meeting shows the 

importance of public policy issues to borderlands residents. While the recap reveals 

some of the Commission's rough edges, it also shows how BECC can improve its 

decision making by responding to public participation. The meeting further reveals a 

watershed as grassroots advocates offer means to achieve sustainable governance. The 

overview shows how the forces highlighted in the previous chapter -- engaged grassroots 

networks and binational policy institutions both infused with a strong ethic of place -

work together to foster sustainability. 

Political Science and Policy Analysis 

A fundamental aspect of effective environmental governance is revealed in the 

controversies of the Nogales meeting. These events show that the most inexperienced 

activists know a fact frequently lost on pundits, public officials, and political scientists. 

The participants at the Nogales meeting understand that policy matters. Public policy 

makes a difference in peoples' lives. By shaping borderlands communities' ability to 

deal with social, political, and environmental stresses, policy can continue boom-and-bust 

pathologies of the past, or it can be a catalyst for sustainability. 
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Public policy matters. It affects everyone in ways that range fi'om entirely 

obvious and to highly subtle. Nor is policy neutral. Policy provides benefits or costs. 

Policy matters because it establishes winners and losers by addressing certain problems 

and ignoring others. Borderlands environmental policy determines who has access to 

clean water and which communities are free from toxic and sewage pollution. These 

facts were not lost on the participants at the Nogales BECC meeting. Community 

representatives from Nogales fought for dependable access to potable water. The 

residents of the Matamoros colonias exposed a program benefiting a powerful industrial 

stakeholder leaving its neighbors to manage their sewage in other ways. 

The way policy tackles issues matters. Some policy approaches have a greater 

likelihood of success. Competing environmental policy programs differ dramatically in 

their ability to promote sustainability. Contrasting public programs result in different 

winners and losers. On the one hand, building large-scale public environmental 

infrastructural projects along the border is one way to mitigate pollution problems. While 

these projects may diminish public health and environmental hazards, they support a host 

of engineers, designers, construction firms, building material wholesalers, and 

infrastructure operators. Thus, these policy designs benefit certain sectors of the 

economy. Conversely, pollution prevention programs, conservation, small-scale projects, 

and regulations address the same environmental problems. This policy approach supports 

different stakeholders, such as grassroots NGOs and clean technology design and 

production firms. 
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More subtly, public policy matters because it connects citizens with government. 

Policy sends signals about citizens' status in their communities. By serving some groups' 

interests and ignoring others, policy identifies who is perceived as deserving and who is 

not. Boom-and-bust policies and degenerative politics tend to reward the powerful. 

These groups receive validation that their interests coincide with the public good. In 

contrast, if policy does not address struggling communities' needs, their residents may 

become further alienated. The situation is no better when policies are enacted to address 

these communities' needs, but have designs that reinforce dependency. 

Although policy matters to all participants in the political system, policy issues 

are seldom integrated into the study of political science. Few political scientists would 

deny that public policy issues are at the root of most political controversies. However, 

political science is slow to apply its work to policy. The dominant political science 

frameworks - behavioralism, institutionalism, and rational choice - tend to ignore public 

policy despite its relevance to political questions.'' 

When political science considers public policy, it is often outside of these 

mainstream frameworks. In the middle 1960s, public policy theories emerged within 

" Behaviorism rarely considers public policy questions. Wlicn policy phenomena arc considered, they are 
generally presumed to be artifacts of other political processes or behaviors with little explanatory power of 
their own. Most of the research within the rational choice and institutionalism frameworks similarly ignore 
policy. At least one research program in both rational choice and institutionalism is explicitly dedicated to 
policy questions. Within rational choice, public choice analysis offers sweeping policy prescriptions based 
on insi^itful logic, but is plagued by a lack of empirical validity among other problems. The Ostrom 
school of institutionalism offers the best integration public policy into mainstream political science (see, for 
instance, Ostrom 1999, Ostrom 1990, Ostrom, Gardner, and Waikcar 1994, Bloniquist 1992, Schlager and 
Blomquist 1998). This research program is more concerned with institutional perfonnance Hi an policy 
content or outcomes. Bobrow and Dryzek (1987) and Schneider and Ingram (1997) review the policy 
implications of several frameworks. Several authors' critiques of rational choice, including Green and 
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political science. These disparate policy theories share the premise that politics and 

policy are intimately interrelated. Drawing on Lasswell (1958), this perspective holds 

that neither politics nor policy is adequately understood without the other. Many policy 

theorists emphasized the importance of focusing on policy content to understand political 

phenomena (Lowi 1964, Ranney 1968, Reagan 1968, Froman 1968) and promote socially 

relevant political science (Reagan 1968, Lowi 1972). But overall content tended to take a 

back seat to other policy questions. The policy process model dominated policy research 

within political science from the early 1970s through middle 1980s (Jones 1970, Jones 

1975, Bosso 1987, Brewer and deLeon 1983, deLeon 1999).'* 

By the late 1980s frustration over the lack of attention to policy content, the 

inability to take into account a particular problem's context, and the perceived failure of 

many policies spurred new approaches to public policy. Two interrelated research 

programs - policy design and comprehensive policy argument'^ (CPA) - refocused 

attention on the centrality of policy content and the goal of socially relevant policy 

analysis. For policy design the key to successful policy is a good fit between the policy 

design and the policy context (Bobrow and Dryzek 1987, Schneider and Ingram 1997). 

CPA focuses on social factors, such as argumentation (Majone 1989, Fischer and Forester 

Shapiro (1994), Petracca (1991), Kelman (1987), Monroe (1991). Mansbridgc (1990), include at least some 
discussion of policy implications. 

The policy process model contends that the politics of public policy arc best understood by breaking 
policies into functional stages, such as agenda setting, policy formulation, legitimation, implementation, 
evaluation. For political scientists, agenda setting (Bachrach and Baratz 1962, Downs 1972, Cobb and 
Elda 1983, Kingdon 1984, Edelman 1988, Baumgartnor and Jones 1993) and implranaitation (Pressman 
and Wildavsky 1973, Bardach 1977, Ripley and Franklin 1982, Maztnanian and Sabatier 1983, Hull and 
Hjem 1987, Sabatier 1987, Ingram 1990) proved the most common foci of policy researdi. 
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1993, Roe 1994), discourse (Dryzek 1990), values (Bobrow and Dryzek 1987, Stone 

2001, Schon and Rein 1994) and the social construction of knowledge (Hawkesworth 

1988, Schneider and Ingram 1987) to illuminate the policy design and its context. 

Policy Design 

Although both policy design and comprehensive policy argument have merits, 

policy design offers more valuable tools to assess the prospects of sustainability in the 

U.S.-Mexico borderlands. Accordingly, policy design is the approach utilized in this 

study. Design theory provides decision makers with useable policy recommendations. 

As Schneider and Ingram (1997) assert, CPA tends to avoid concrete policy solutions. 

The focus on policy content enables design theorists to assess the likelihood a policy will 

meet its objectives, identify problems, and devise prescriptions. 

The various policy elements lie at policy design theory's heart. These elements 

include goals and problems, agents and implementation structures, tools, and targets 

(Schneider and Ingram 1997, 1990b). Taken together these elements create a blueprint or 

policy design. Breaking policy into its component parts allows analysts to 

comprehensively depict public policies. For instance, a policy design analysis of BECC 

might investigate the Commission's organizational structure, the design and 

implementation of the certification criteria, and the appropriateness of its policy tools and 

selection of targets. 

Gilroy (1992) coins the term comprdiensive policy argument to identify this new wave of policy 
analysis. For Gilroy, the defining characteristic of CPA is the ability to synthesize both normative and 
empirical dimaisions of particular policy. 
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Policy design theory's fiindamental principle is that design must match the 

problem context (Bobrovv and Dryzek 1987, Schneider and Ingram 1989,1997, May 

1991). The focus on the degree that policies conform to the problem context offers a 

clear yardstick for evaluation. This design methodology also allows analysts to assess a 

design's logic to draw conclusions about its ability to reach substantive goals (e.g. reduce 

pollution) and promote normative objectives (e.g. democracy, sustainability). 

The linkages between policy and context require design theorists to utilize both 

empirical and normative dimensions of a policy. Linder and Peters (1985) assert that 

central to improving policy designs are models of causation, evaluation, and interventions 

related to characteristics of problems, goals, and instruments. In other words, 

understanding political dynamics is essential to design analysis. Bobrow and Dryzek 

(1987) echo this charge. These authors' seminal work identifies contextual issues that 

demand attention, for example, the degree of control in the policy arena and audience 

composition. Ingram and Schneider focus on explicit linkages between politics and 

policy designs (Schneider and Ingram 1989, 1990a, 1990b, 1993, 1997, Ingram and 

Schneider 1991a, 1991b). The authors demonstrate how political factors influence the 

selection of various policy design elements, identify the policy designs associated with 

degenerative political processes, and show that policy designs structure political 

relationships. 

At first blush policy design may appear as a strictly technical exercise of applying 

a particular intervention to a given context. In reality, the analysis is fluid and brimming 

with political insights. Bobrow and Dryzek (1987) argue that matching problem contexts 
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with appropriate policy solutions - rather than universally applying favored policies to 

divergent contexts - requires subtle understanding of political phenomena. Other design 

theorists examine influences on policy choice: rationality and creativity (Alexander 

1982); social science theory (Linder and Peters 1985); policymakers' backgrounds, roles, 

and attitudes (Linder and Peters 1990); political power, social constructions, and 

behavioral assumptions (Schneider and Ingram 1990a, 1993,1997). 

Conceiving policy design as a product or blueprint, rather than process, does not 

diminish the political nature of policy design theory. Schneider and Ingram (1997) 

illustrate that each element is rife with political dimensions. Policy designs do not arise 

in a vacuum. Three main forces - issue contexts, policy designs, and societal contexts -• 

relate to each other in a cyclical manner. Designs are shaped by the issue context (e.g. 

social constructions, types and distribution of political power, institutions and 

institutional culture). This issue context is influenced by a societal context (e.g. 

citizenship, justice, democratic values, and problem solving). The societal context is, in 

turn, altered by the policy design. 

Evaluation to assess a policy's ability to facilitate a complex normative goal, such 

as sustainability in the U.S.-Mexico borderlands, requires specific attention to each 

design element's social and political dimensions. The relative attention given specific 

elements varies by policy and evaluation standards. Of course, the most attention should 

be afforded the design elements most closely related to the policy goals. 

Policy agents are the international, federal, state, regional, and local governmental 

bureaus charged with meeting particular policy objectives. In the border region potential 
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environmental policy agents include binational institutions (e.g. BECC), national level 

administrators (e.g. U.S. EPA), and hundreds of state and municipal agencies. The 

choice of agents is often critical, as they differ in their preparedness for certain problems. 

Agents vary in their ability to work with specific types of targets and administer 

particular tools. Effective policy design requires a good fit between agents and problems, 

targets, and tools. Correspondingly, policy design analysis demands careful attention to 

the relevant agents' institutional culture and resources. 

By conferring the degree of discretion granted to the agents and structuring the 

agent/constituent relationships, the policy design defines predictable implementation 

patterns. Ingram and Schneider (1990b) outline four main implementation patterns -

strong-statutes, Wilsonian, grass-roots, and support-building. In strong-statutes policy 

makers retain complete authority granting the agents little leeway. Wilsonian designs 

provide agents autonomy over all implementation aspects except goal specification, 

which remains the decision makers' province. "Grass-roots" designs are decentralized, 

offering lower level agents, or target populations, authority in determining policy design 

and implementation details. "Support-building" designs emphasize the way that 

individuals and groups relate to the policy. Support-building designs focus on the 

target's values and mobilization and group interaction. 

For many policy contexts, target population and policy tools are the most critical 

design elements. These elements are complexly intertwined. Tools are used to change 

the behavior of targets (Schneider and Ingram 1990a). Effective designs use tools and 

targets logically connected to the policy goals (Schneider and Ingram 1993). This 
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linkage between tools and targets is evident in border environmental policy. Given the 

region's inadequate environmental infrastructure and lack of resources, decision makers 

used funding and technical assistance to inspire communities to design and build new 

projects. 

Policy tools are the means through which governments attempt to reach policy 

ends (Salamon and Lund 1989). These tools act by influencing the behavior of target 

populations (Schneider and Ingram 1990a). Tools are intended to motivate specific 

conduct by providing a reward or imposing a sanction. A key factor in successful policy 

designs is the ability to match the appropriate tool to the context of the problem (Salamon 

and Lund 1989, Linder and Peters 1992). 

Schneider and Ingram (1990a) classify policy tools based upon their coerciveness 

toward the target - capacity-building, incentive, learning, symbolic, and authority. 

Capacity-building tools provide entitlements, subsidies, information, or technical 

assistance. The underlying assumption of these tools is that targets desire to alter their 

behavior, but constraints prevent this behavioral change. Resources, such as information 

or funding, enable the target to change its behavior. Incentive tools offer various types of 

positive inducements (e.g. tax breaks or subsidies) or negative sanctions (e.g. fines or 

taxes) to promote behavioral change. The assumption is that the target does not aspire to 

change its behavior, thus the incentives are intended to persuade the target to act. Policy 

learning tools are used when the target may fail to fully understand the problem or the 

consequences of its conduct. Symbolic tools use language and images to alter a target's 

perceptions and attitudes and, in turn, its behavior. Authority tools use governmental 
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authority to grant permission, prohibit or require certain behaviors. Authority tools are 

the most straightforward. But, these tools often heighten target's resentment by relying 

on strict mandates and harsh sanctions. 

Target populations are defined as "the persons, groups, or firms selected for 

behavioral change by public policy initiatives such as statutes, agency guidelines, or 

operational programs" (Ingram and Schneider 1991: 334). The list of potential targets for 

borderlands environmental policy is practically endless, including, for instance, 

developers, maquiladom owners and workers, farmers, retirees, border crossers (both 

legal and illegal), environmental activists, tourists, and schoolchildren. Targets can be 

classified along two dimensions; political power (high or low) and social construction 

(positive or negative) (Schneider and Ingram 1993, 1997). Although the political power 

and social construction of a specific target may change over time or between policies, the 

tools applied to "types" of targets is strikingly consistent (Schneider and Ingram 1993). 

In effective policy designs the targets and their corresponding tools are logically 

connected to the substantive or normative policy goals. However, the selection of targets 

and the propensity to bestow rewards or punishments on them often is a function of 

stereotypes and political pressure (Schneider and Ingram 1993). Schneider and Ingram 

(1997) demonstrate that frequent usage of stereotyped targets and politically expedient 

tool application promote degenerative politics that weaken social justice, impoverishes 

democratic values, and seldom resolves public problems. 

When social constructions and political power of target populations structure 

policy designs, logical connections between goals, targets, and tools are relegated to 
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secondary consideration. Policies providing benefits to powerful, positively perceived 

groups (advantaged) and sanctions to negatively constructed powerless groups (deviants) 

are oversubscribed. This bias in policy design results from the politically rational 

decision maker's desire to provide public rewards to targets seen as most deserving and 

most powerful and openly punish groups viewed as the root cause of society's problems. 

In border communities, small business owners might be an advantaged group and 

immigrants from the South a deviant target. Poorly perceived powerful groups 

(contenders), such as maqualidora owners and managers, are likely to receive either 

hidden rewards or symbolic sanctions. Groups with little power, but with a positive 

social construction (dependents), for instance the region's working poor, may obtain 

policy benefits, but these rewards are often minimal and distributed in ways that demean 

and weaken the recipient. 

Final components necessary for comprehensive policy design analysis are the 

dynamics linking the issue context, policy design, and societal context (Schnieder and 

Ingram 1997). Decision makers, drawing on the designing dynamics, shape the policy 

design by responding to the issue context. The designing dynamic involves (re)framing 

issues, analyzing alternative policies, exercising leadership, and calculating risks to create 

policy designs in light of issue context. Translation dynamics are processes and forces -

experiences, participation patterns, conceptions of citizenship and government, and 

policy lessons and messages - from the policy design altering societal context. Framing 

dynamics - interpretations of events, groups, knowledge, and societal conditions - allow 
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the societal context to alter the issue context. These linkages continually act to create a 

dynamic policy environment. 

Policy design offers an excellent means to evaluate borderlands environmental 

policy in terms of its ability to promote sustainability. By taking policy content seriously, 

design analysis can assess whether borderlands environmental policy incorporates the full 

range of targets and exercises appropriate tools to replace the boom-and-bust political 

economy with an open, socially just, and long-term oriented governance. Policy design 

recognizes that successful policy must adhere to the specific context of the bordeilands. 

Policy designs that work in less arid, more stable, and weahhier communities are not 

likely to find success in the borderlands context. Attention to the unique context of the 

U.S.-Mexico border region not only allows concrete evaluation, it also enables the 

development of explicit recommendations to increase the likelihood of the policy success. 

Design theory can offer means to strengthen the borderlands keys to sustainability -

grassroots policy networks, participatory binational institutions, and the region's dynamic 

and resilient ethic of place. Policy design shares with the borderlands stakeholders the 

idea that policy matters. Design is socially relevant policy analysis. Finally, policy 

design research is especially suited for a region whose residents seek innovative policies 

and politics to overcome environmental and socio-political disaster. 

Policy for Sustainability 

Clearly, public policy matters for sustainability. The question remains, what 

types of policies might facilitate sustainability along the U.S.-Mexico border? To answer 

this question, the analysis, first, identifies several ways that sustainability is framed and. 
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second, outlines several common themes across the competing frames. This effort, an 

integral part of the policy design analysis, illuminates the solution context. Wildavsky 

explains that analysts must often give attention to the solution prior to the policy or 

problem because "the solution is part of defining the problem" (1987: 3). Without the 

development of a solution, policy is doomed to failure. However, policy design is not an 

exercise of searching for random problems to apply universal solutions. The solution and 

problem contexts intertwine to create the overall policy context. 

Sustainability is a multidimensional issue. Sustainability is socially constructed 

and inherently political. The concept has multiple meanings leading to different 

understandings, behaviors, and policy prescriptions. The impossibility of a universally 

accepted sustainability definition allows constituents to construct wide-ranging 

interpretations. Different interpretations of sustainability carry different policy 

implications. 

Largely due to the concept's inherent malleability, sustainability remains quite 

popular. The concept's fluidity fosters support by ensuring that it is palatable to diverse 

stakeholders (Torgerson 1999). DiCastri (1995; 2) notes that sustainability's acceptance 

sterns not from an epiphany shared by economists, industrialists, social justice advocates, 

and environmentalists, but "in the fact that it can be used loosely by different people with 

different objectives." Hajer (1995: 13) states that environmental politics "has become 

discursive", conflicts are less about whether crises exist and more over their 

interpretation (Dryzek 1997). 



65 

Although sustainability lacks an objective, consensual definition, the term is 

ubiquitous in the international developmental policy discourse and among environmental 

policy theorists, activists, and administrators. Ensuring sustainability is among the most 

frequently voiced goals of policymakers and activists. Sustainability is institutionalized 

in how analysts, decision makers, and activists think about environmental policy (Irwin 

2001). Torgerson (1995) argues that sustainability has engulfed nearly the entire 

environmental discourse. For example, environmental policy administrators, consultants, 

and analysts (Fiorino 1995, Honadle 1999, Kraft and Mazmanian 1999), business 

executives (Schmidheiny and Gentry 1997), activists and office seekers (Holdgate 1996, 

Pope and Wages 2001, Gore 1992), and environmental theorists (Milbrath 1989, Hawken 

1993, Harrison 2000) speak the language of sustainability. 

Examining frames is useful for providing insight into concepts lacking a precise, 

objective, or consensual definition. Frames are schemes individuals use to make sense of 

experiences and to conprehend information (Goffman 1974). A frame gives meaning to 

ambiguous events, information, or concepts. Frames do not develop in a vacuum, but are 

created by communication and social cues. Overt attempts to persuade others to accept 

an interpretation and course of action also influences meaning. 

The relative power of a paiticular frame for a concept carries tremendous policy 

implications. Frames serve as problem definitions - the "persistent conflict over where 

the problems come from and, based on this answer, what kinds of solutions should be 

attempted" (Rochefort and Cobb 1994: 3). Schattschneider (1960) argues that these 

frames (i.e. problem definitions) are the key to understanding policy control: [by defining 
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what politics is] "///e definition of the alternatives is the supreme instrument ofpower;. . . 

He who determines what politics is about runs the country" (p. 68; italics in original). 

Framing is central to the CPA and policy design movements. For CPA theorists, 

framing is integral to understanding the narratives and arguments that surround and 

define complex political issues. Policy design theorists envision framing throughout the 

policy process and by all actors involved with the issue. For instance, framing dynamics 

connect the societal and issue contexts (Schneider and Ingram 1997). The actors 

explicitly and implicitly define and redefine not merely the issue, but also elements of the 

societal context and the institutional constraints as political possibilities are shaped and 

reshaped. During the framing and reframing processes, the policy design and the issue's 

political and social contexts evolve. Ideas considered fanciful become accepted (or vice 

versa) and policy participants' power wanes and waxes. 

Frames of Sustainability 

Prior to the late 1980s, sustainability was not an environmental policy goal The 

breakthrough for sustainability and the related concept - sustainable development - came 

with the publication of Our Common Future (World Commission on Environment and 

Development (WCED) 1987).^® The WCED - often called the Brundtland Commission 

defines sustainable development as "development that meets the needs of the present 

without compromising the ability of fature generations to meet their own needs" (WCED 

The WCED did not invent the term "snstainaMe developmmt." It appeared as early as 1980 (lUCN). 
See Baker et. al. (1997), Dietz, Simonis, and van do* Straaten (1992), and (2001) for detailed 
analyses of term's development 
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1987; 43). Contributing to the concept's abstractness, this definition leaves the details of 

policy design and implementation unexplored. 

This malleable quality allows stakeholders to frame sustainability to suit preferred 

policy ends. Environmental theory discourse on sustainability is characterized by 

disagreement on sustainability's appropriateness as a policy goal. Proponents of the 

dominant frame see sustainability as a panacea for the contentious politics that often 

characterize developmental and environmental issues. For these policymakers and 

environmental policy stakeholders, sustainability avoids gridlock and promotes 

environmental protection. In contrast, some environmental policy theorists view 

sustainable development as a means to placate growth interests (Torgerson 1995, Dryzek 

1997). These theorists claim sustainable development allows officials to give 

environmental concerns lip service, but does not abandon the growth paradigm. 

The crux of this debate centers on the relationship between sustainability and 

ecological limits. Anti-sustainability theorists view sustainable development as an 

attempt to avoid the implications of environmental scarcity and limits to growth. These 

theorists interpret sustainability development as "continuous/sustained growth." The 

substitution of sustainability for sustainable development is a reaction to prevent 

misunderstandings based on this narrow definition of sustainable development.'^ 

Importantly, even the early conceptualizations of sustainable development -

precisely those many of the critics point to - do not necessarily reject the existence of 

" This analysis only uses "sustainability" excqpt when referring directly "sustainable development" 
literature or policies. 
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ecological scarcity and natural resource limits. On the one hand, ambiguities and 

vagueness inherent in the Brundtland Commission's conceptualization open the door for 

narrow interpretations of sustainable development (Torgerson 1999). On the other hand, 

Our Common Future reaffirms many of the same ideals expressed by those concerned 

with the environmental and socio-political consequences of ecological limits and scarcity 

(Meadows et al. 1972, Ophuls 1977). Most significantly, the WCED report concurs with 

the scarcity theorists' that the environment's ability to accept growth is limited. 

Both sustainable development advocates and scarcity theorists acknowledge 

ecological limits, but at the extremes disagreement surrounds the nature of the limits. 

Meadows and collaborators (1972) and Ophuls (1977) envision absolute limits imposed 

by nature. The Brundtland Commission declares limits are "imposed by the state of 

technology and social organization" (p. 43). Moderate scarcity scholars somewhat 

reconcile this division, arguing that resource scarcity generally, but not always, stems 

from socio-political, economic, and technical factors (Miewald and Welch 1983). 

Another potential point of conflict between the scarcity school of thought and 

sustainable development are the overall goals and policy recommendations of each policy 

program. For instance, the Brundtland Commission maintains more faith in the capacity 

of technological innovation and market-based approaches to deliver sustainability. 

However, some congruence exists between the two perspectives. Ophuls concludes that 

ecological scarcity demands political reform to achieve a "steady-state" society; "one that 

has achieved a long-term balance between the demands of population and the 
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environment that supplies its wants" (1977; 13).^® The steady-state society is not 

characterized by zero growth. Ophuls insists that growth, albeit in a qualitatively 

different form, is essential: "without substantial human growth in every dimension, the 

steady-state society can never be realized" (1977: 13). Although the WCED is neither as 

adamant nor as specific in its proposals as is Ophuls, the commission nonetheless states 

that sustainable development requires a "change in the content of growth, to make it less 

material- and energy-intensive and more equitable in its impact" (WCED 1987: 52). 

Certainly, important differences exist between the limits to growth arguments and 

sustainable development. However, anti-sustainability environmental theorists overstate 

the contrast. Even sustainable development - viewed friendlier to traditional growth than 

sustainability - accepts many of the scarcity theorists' conclusions. Sustainability, thus, 

remains a viable pursuit for the U.S.-Mexico borderlands community. A strong 

sustainability that emphasizes qualitatively different growth can seize the opportunities 

afforded by the region's grassroots networks, binational policy institutions, and ethic of 

place to devise policy designs to halt boom-and-bust development. 

Implementation of sustainability is also subject to multiple and competing frames. 

The lack of a precise definition for sustainability allows several alternative policy 

approaches (Vos 1997) to be followed under the guise of sustainability and enables 

diverse stakeholders to use different policy narratives (Harrison 2000). Whether one 

takes Harrison's tact of examining the narratives or follows Vos' lead of investigating 

Many ofOphuls' prescriptions are controversial, but he does not advocate an euvironnmital leviathan. 
This authoritarian system is a caution of what may occur in the absencc of quick refonn. 
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policy approaches, three primary frames emerge. Although the authors use different 

language, for the most part their analyses are highly compatible. 

Economic efficiency is the first sustainability frame. Dominated by neocl^sical 

economics, proponents of this frame argue that greater adherence to free market 

principles will promote environmental protection. For instance, Anderson and Leal 

(2001) theorize that vigorous enforcement of private property rights and unfettered 

markets create incentives for efficient use of environmental resources and technological 

innovation. For free market environmentalists, government agencies and regulation are 

the cause of externalities and inefficiencies that promote environmentally destructive 

behavior (Baden and O'Brien 1997, Snow 1997). Free market environmentalists 

advocate policies, such as pollution taxes and trading schemes. 

Environmental economics — a moderate wing of the economic efficiency frame -

challenges this extreme faith in neoclassical economics. While maintaining support for 

efficiency, these economists question the extent that positive environmental outcomes 

inevitably flow from unrestrained market mechanisms. Environmental economists argue 

that institutions must be designed to foster sustainable environmental outcomes and avoid 

environmental degradation. For instance, Daly (1996) observes that notions of growth 

are traditionally linked to increasing Gross National Product (GNP) - measures of which 

do not include environmental costs. As a result, decision makers rarely consider the 

environment when selecting economic developmental policies. To minimize 

unsustainable policies and reconceptualize development, Daly proposes including 

environmental costs - pollution damage and used resource stocks - as debits to GNP. 
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Harrison and Vos both identify justice and equity as a component of their second 

frame. Overall, however, the analyses of this frame are more dissimilar than for the other 

two frames. Vos sees ecological science and biology as the main characteristic of the 

second approach. In particular, this approach places limits to growth and scarcity as the 

key foundations for policy design. For Vos equity is involved because distributional 

issues take on extreme importance under conditions of scarcity. 

Harrison places an even stronger role on equity, declaring it the defining value of 

sustainability's second social construction. According to Harrison, politics is the means 

for determining equitable distributions. Because political decisions are enforced through 

public policy, this construction places the most demands on policy design. Not only must 

policy promote environmental protection, but it must also ensure socially just resource 

distribution. Political systems use radically divergent policy principles to address the 

linked concepts of sustainability and equity (Dommen 1993). Dommen and his 

collaborators specify four main principles for environmental policy under conditions of 

scarcity; polluter-pays, user-pays, precautionary principle, and subsidiarity principle (see 

Bonus 1993, Chisholm and Clarke 1993, Bothe 1993).^® 

The final frame identified by both Vos and Harrison is based on ethics, deep 

ecology, and political theory. Many theorists advocating this frame argue from a 

biocentric perspective that humans do not possess special status among ecosystem 

" The basic meanings of the polluter-pays and user-pays principles arc self-evident The precautionary 
principle states tliat all "precautions" must be taken to circumvent environmental degradation. If the 
environmmtal degradation associated witti action cannot be mitigated, that action should be avoided. 
Furtliennorc, scicntific uncertainty is no justification to avoid action to prevent or minimize environmmtal 
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components. Natural objects are valued for their intrinsic worth, rather than as resources 

used by humanity (see, for example, Naess 1997). Realization of the goals inherent of 

this ethical perspective requires new ways of both looking at the world and organizing 

societies. Given this theoretical mission, the third frame is characterized by a dearth of 

specific policy designs. Instead, the project calls for a transformation of society. 

Illustrating the importance ofreenvisioning humanity's place in the ecosystem, 

Milbrath's (1989) seminal work argues that teaming is the key to ending the 

unsustainable practices that dominate modem industrial society. Milbrath's faith in 

humanity's ability to evolve and design sustainable social systems is reflected in much of 

the work in this third sustainability frame. From a critical theory perspective, Bmlle 

(2000) also views social learning as a key component of sustainability. 

A second focus of this frame evaluates political systems and institutions based on 

their capacity to promote the type of values necessary for sustainability. Alperovitz 

(2000, 1995) assesses political systems and ideologies on their ability to foster 

sustainability. Especially critical of the capitalism/socialism divide characteristic of the 

discourse on systemic issues, Alperovitz shares the viewpoint with many in this third 

frame that new modes of social organization are essential to the sustainability project 

Ophuls (1997) argues that contemporary political systems are fundamentally antagonistic 

to sustainability. In particular, Ophuls contends that the very ideals of the enlightenment 

- individualism, liberty, materialism, and rationalism - that enabled the development of 

hams. The subsidiarity principle states that political decisions should occur at the lowest institutional level 
possible (Donimen 1993). 
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modem economic and socio-political systems are problematic in the face of increasing 

scarcity and threatened ecosystems. To replace the liberal polity, Ophuls calls for a 

polity based on ecological maturity, politics of consciousness, recovery of morality, and 

restoration of governance. 

Common Themes of Sustainability 

For borderlands communities struggling for policies to overcome the boom-and-

bust legacy these three frames offer a wide variety of designs. Because proponents of the 

competing frames often speak past each other, little attention is devoted to commonalities 

shared by the diverse sustainability advocates. Identification of shared ideals can present 

policymakers and citizens with insights to forge a sustainable future. This discussion 

outlines levels of sustainability, the importance social and political forces, and the role of 

ecology - common themes held by many, but certainly not all, sustainability advocates. 

Moreover, common themes define the solution context for sustainability and form the 

basis for evaluations of BECC in chapters four and five. 

One common theme is the idea that various approaches to sustainability can be 

ranked (see, for instance, Baker et. al. 1997, Kane 1999, Torgerson 1999). Whether one 

examines policy indicators (Jimenez-Beltrmi 2001), level of development (Noman 1996), 

or policy approaches (Baker et. al. 1997, Torgerson 1999), environmental policy analysts 

frequently devise hierarchies for assessing the prospects for sustainability. 

Baker and her colleagues' "Ladder of Sustainability" is the most well developed 

hierarchy (1997). These analysts assess the likelihood that the preferred policies of each 

approach to sustainability will actually foster sustainable outcomes. Each policy 
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approach is evaluated along ten criteria, such as the role of civil society, institutional 

reform, policy tools, the relationship with nature, and the overall philosophy. The rungs 

on the ladder correspond fairly closely to the three sustainability frames. The efficiency 

frame is placed low on the ladder with equity and deep ecology, respectively, serving as 

the higher rungs. The bottom rung - the treadmill approach - is the dominant 

contemporary model of economic development. The second rung - weak sustainable 

development - uses market-reliant policy tools, top-down administration with little 

production reform. The third rung - strong sustainable development - significantly 

reforms production (e.g. life cycle management, clean technology), increases equity, and 

participatory governance. The top rung - "ideal" sustainable development - claims local 

economic self-sufficiency, decentralized institutions, equity, and biocentrism. 

Viewing sustainability as much a social and political project as an environmental 

one is a second common theme (see, for example, di Castri 1995, Ekins 1997, Baker et. 

al. 1997, Harrison 2000). Sustainability's social and political aspects are manifested two 

main ways. First, the struggle to give meaning to the ambiguous and contested concept is 

inherently political. Harrison (2000) notes that absent consensus or objective definition, 

sustainability is a process in which social and political institutions constantly evolve in 

response to changing knowledge, values, and ethics. For Baker and her colleagues 

(1997) emphasizing the social and political dimensions of sustainability directs the 

discourse from debates regarding definition to implementing sustainability. Treating 

sustainability as social and political is, thus, essential to realizing sustainable policies. 
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Second, sustainability is social and political because sustainable solutions to 

vexing environmental problems require social, political, and economic reform in addition 

to environmental policy revision. Di Castri (1995) illustrates this perspective arguing 

that sustainability rests on four interlinked dimensions - cultural, economic, 

environmental, and social. Only when these dimensions are balanced does the prospect 

of sustainable policy designs arise. The view that sustainability requires more than 

environmental policy reform is evident in all three sustainability frames. Most obviously, 

the philosophical frame is largely concerned with social, political, and economic reform. 

The efficiency frame's environmental economists also emphasize social and political 

forces. For instance, Daly and Cobb (1994) argue that institutional reform for a more 

equitable distribution of resources and other social justice programs forms a necessary 

precursor for sustainability. In addition, politics plays a central role in policy choice - a 

fundamental aspect of the equity and environmental science approach. 

Two particular political and social reforms are voiced most frequently. First, 

sustainability theorists often advocate increased participation and attention to democratic 

values (Paehlke 1989, 1995, Gundersen 1995, Warburton 1998, Torgerson 1999, Barkin 

2000, Brulle 2000, Prugh, Costanza, Daly 2000). Second, several sustainability 

proponents prescribe decentralization of authority to region and community levels 

(Hempel 1996, 1999, Marshall 1997, Webster 1998, Kraft and Mazmanian 1999, 

McGinnis 1999, Lipschutz 1999, Harrison 2000). These reforms are closely related, 

environmental theorists often link them as key components for sustainable governance 

(for instance, Goodin 1992). Many of the participatory democrats see the process 
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occurring in local settings. The community advocates generally argue that democratic 

participation is important for strengthening community and regional political institutions. 

Democracy is often presented as sustainability's main determinant. Bark in (2000: 

102) declares, "Sustainability is about direct participation." Pmgh and colleagues argue 

that the participation and civic engagement of strong democracy are essential because 

they enable policymaking despite sustainability's uncertainty (Prugh, Costanza, and Daly 

2000). Torgerson (1999) and Brulle (2000) call for a green public sphere based on 

participatory democracy to realize a sustainable society. 

At the heart of the community and regional sustainability movement rests the 

classic environmental movement's slogan: "Think Globally - Act Locally." Harrison 

(2000) notes that localities are often best equipped to devise their own solutions to 

environmental problems. The community-level scale offers greater avenues for public 

participation (Prugh, Costanza, and Daly 2000). In addition, sustainable communities 

proponents argue that, in comparison with national systems, localities are better able to 

bring diverse interests together, comprehensively deal with environmental threats, and 

devise innovative solutions (Mazmanian and Kraft 1999, Hempel 1999). Others, such as 

the bioregionalists (for instance, McGinnis 1999) assert that regional governance and 

self-sufficiency are the keys to environmental and community health. 

A final shared theme of many environmental theorists is the prescription that 

policy must reflect ecology. Writing at the dawn of the modem environmental movement 

in a book strikingly similar to the sustainability literature, Commoner (1971) indicts 

economic, political, and technological practices as main causes of most environmental 
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problems. To overcome the pernicious consequences of modem institutions. Commoner 

prescribes increased attention to ecology. In particular, ecology-based policy recognizes 

interrelatedness and is holistic. Policy must attempt to comprehensibly deal with the root 

causes of environmental problems, rather than focus merely on individual symptoms. In 

addition, effective policy that recognizes interrelatedness is not hesitant to make political, 

social, and economic reforms to promote environmental protection. 

Recent literature shares Commoner's confidence that applying lessons gleaned 

from ecology to public policy can hasten sustainability. Harrison (2000) concludes that 

policy based on the life sciences (i.e. ecology) is necessary for ambiguous and contested 

goals, such as sustainability. Despite attributing environmental damage to quite different 

causes than Commoner, Chertow and Esty (1997) echo his calls for an ecological 

approach to environmental policy that emphasizes interconnectedness. These ecological 

policy designs demand innovative institutional arrangements. In a more radical vein, 

"ecological maturity" is the cornerstone of Ophuls" post-enlightenment polity (1997: 

272). Dryzek's (1987) detailed account of ecology-based environmental policy describes 

policy design characteristics to foster rational ecology, including openness, institutions 

that utilize problem solving, decentralization, jurisdictional coordination, and innovation. 

Torgerson (1999) explains that the best promise of sustainability is to redefine 

development. Along the U.S.-Mexico borderlands that means using public policy to 

strengthen the grassroots social networks, binational governance institutions, and ethic of 

place to overcome the legacy and inertia of the boom-and-bust society. An exact 

roadmap for sustainable public policy is as unlikely as a consensus definition. 
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Fortunately, a policy outline to address the unsustainable environmental, social, and 

political conditions along the border emerges from the shared themes in discussions of 

sustainability. Weak sustainable policies that rely only on technical solutions are not 

enough for the border region. Policies that approach the strong and ideal rungs of the 

sustainability ladder must be pursued. Policy for sustainability treats environmental, 

social, political, and economic spheres as interrelated components of the same system. 

Sustainability and Policy Analysis 

This chapter began with the assertion that policy matters. The participants at the 

Nogales BECC meeting understood that effective public policy is a means to realize 

sustainability. The basic tools - grassroots social networks, binational institutions, and a 

strong ethic of place - for sustainability are available. The efforts of the Nogales 

participants and other borderlands sustainability advocates can be greatly assisted by 

relevant social science -- one that works for effective public policy. Like policies 

themselves, policy analysis is not neutral. Environmental policy analysis may help or 

hinder efforts to reach goals, such as sustainability. The border citizens working to find 

sustainable solutions to their environmental, social, political, and economic problems 

deserve assistance. 

Policy design theory enables analysts to focus on goals. Border environmental 

policy may be assessed with an eye toward sustainability. Several characteristics of 

policy design can be used to foster sustainability in the region. The emphasis that design 

theory places on policy content can foster sustainability by promoting analysis that 

identifies the strengths and weakness of policy toward this goal. By focusing on the 
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individual policy elements, design analysis can encourage innovation. Connecting these 

elements to create a comprehensive depiction of the policy design may uncover hidden or 

weak linkages. In addition, the privileged position afforded policy content enables 

analysts to speak to stakeholders in concrete terms and offer specific recommendations. 

Policy design theory's guiding principle is that the design must match the policy 

context. Attention to the contexts for sustainability in the U.S.-Mexico borderlands 

promotes the development of criteria to evaluate BECC. This chapter's final section 

began this contextual evaluation. The analysis outlines the context for sustainability in 

the U.S.-Mexico borderlands by examining sustainability's meaning(s). Although 

sustainability may require transformations from borderlands communities' status quo, it 

is not an unreachable goal. The recurring themes identified above offer practical steps to 

encourage sustainability. An ecological approach to public policy is essential. Policy 

must consider social, political, economic, and environmental dimensions and their 

interrelationships. Public policy for sustainability needs to foster democratic 

participation, citizen engagement, and decentralization geared toward innovating 

effective environmental policy designs. 

The next chapter of this analysis continues the task of identifying the policy 

context for sustainability in the U.S.-Mexico borderlands. Specific dimensions -

environmental, social, political, and economic - of the borderlands context are analyzed. 

This detailed examination serves three main functions for completing the depiction of the 

policy context. First, these contextual analyses form the basis on the evaluative criteria 

employed to assess BECC. Second, the analysis assesses the region's status vis-a-vis 
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sustainability. The assessment reveals the extent that the borderlands remain under the 

grip of boom-and-bust development and the instances of incipient sustainability. Third, 

the greater understanding of the policy context helps inspire specific policy prescriptions. 
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ON THE BORDER: CONTEXTS FOR SUSTAINABILITY 

This chapter examines the resources and constraints affecting the prospects of 

borderlands sustainability. Effective public policy is essential to prevent boonvand-bust 

relations from further despoiling the U.S.-Mexico border environment and damaging its 

vibrant culture. The importance of public policy is not lost on borderlands grassroots 

networks that recognize the value in replacing boom-and-bust political economies with 

sustainable ones. The region's precarious environmental health and weak socio-political 

institutions give the task urgency. To reach these goals, BECC - the institution charged 

with promoting sustainability - requires a policy design that addresses borderlands 

resources and constraints. By delineating the border context, this chapter sets stage for 

evaluation of BECC's policy design. 

Policy design analysis is impossible without knowledge of the policy context. 

Design analysts assess policy based on the fit between the policy design and the policy 

context. Understanding the policy context requires attention to the solution and the 

problem. The previous chapter reveals that sustainability - the solution context - is a 

social and political concept without a consensual definition. Nonetheless, several shared 

values emerge in discussions of sustainability. These values include the identification of 

levels of sustainability, that sustainability is a social and political as well as an 

environmental concept, and that policies for sustainability should reflect ecological 

science, particularly interrelatedness and holism. This chapter applies these themes to an 

investigation of the problem context. Specifically, the socio-political, economic, and 

environmental contexts are presented in a comprehensive depiction of the resources and 
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constraints facing U.S.-Mexico border communities in their quests for sustainability. The 

solution and problem contexts guide the selection of criteria for U S.-Mexico borderlands 

sustainability used, in the next three chapters, to evaluate BECC's institutional and policy 

designs and several of its major programs. 

Analysis of the problem context for sustainability in the U.S.-Mexico borderlands 

is divided into three main sections. These sections highlight policy requirements for 

sustainability that define the criteria used to evaluate BECC used in the remaining 

chapters. The first section examines the environmental policy context for border regions, 

in general. Changing political and economic conditions reshaping borderlands create 

policy design obstacles requiring innovation. A discussion of Rio Grande/Rio Bravo 

water allocation conflicts illustrates policy challenges facing border stakeholders. The 

second section begins the detailed examination of the U.S.-Mexico border. The section 

argues that, in comparison to other border regions, the U.S.-Mexico border is extremely 

interdependent. The interdependent U.S.-Mexico boundary divides and unites 

communities. This complex context demands that policy design for sustainability 

emphasize unifying qualities. The third section offers an overview of the environmental, 

socio-political, and economic conditions of the U.S.-Mexico borderlands. This 

discussion identifies regional needs, resources, and constraints. Together, these sections 

provide a detailed portrait of the borderlands context that BECC must fit. 

Prospects for Sustainability in Border Regions 

At the close of 20^ century a variety of forces combined to increase the 

importance, visibility, and number of international borders. Economic globalization and 
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the Cold War's end brought in unprecedented cross-border interaction. The rise of ethnic 

nationalism resulted in several new states. The new states increased the number of 

international boundaries in the world system. The Soviet Union's breakup and the initial 

partition of Yugoslavia accounted for 46 new borders (Udall and Varady 1993). Recent 

events have brought more borders to these regions and others. With new state formation 

likely continuing (see Rosenau 1995), the number of borders will similarly increase. 

Globalization is significantly altering the character of nation-states and increasing 

borderlands' importance. Traditionally, borders acted as buffers between sovereign 

states. Under globalizing pressures, nation-states form more interdependent relationships 

(see Rosenau 1997). This interdependence increases transboundary interaction and 

changes the relationship of border regions to the national cores. 

The emergence of new policy issues also contributes to borderlands' escalating 

visibility. Rosenau states "six current challenges are illustrative [of changing relations 

between neighboring states]: environmental pollution, currency crises, crime and the drug 

trade, terrorism, AIDS, and the flow of refugees" (1997; 72). Border regions are often 

the loci of policy intervention for these problems. As state and non-govemmental actors 

strive to jointly address these issues the "border as barrier" mentality dissolves. 

Despite the increasing attention being devoted to borderlands, policy success in 

these regions is difficult because most issues in these regions are intermestic. Differing 

from wholly domestic policies or foreign policies, intermestic policies are a combination 

of each. Fundamental to understanding sustainability in border regions is an appreciation 

that environmental protection is these areas is almost invariably an intermestic issue. 
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These policies serve domestic and international interests, constituents, and goals. Thus, 

diverse political actors from both sides of the boundary are involved in the region's 

environmental policy questions. 

Intermestic issues can be quite problematic for policy design. These policies 

demand innovative governance and binational attention. Even in purely domestic 

contexts, fostering the political will to resolve long-term issues can be difficult. 

Intermestic issues require another level of consensus. Decision makers, motivated by 

both geopolitical considerations and service to internal considerations, must consider 

both foreign and domestic stakeholders and consequences. Additionally, these policies 

generally require the pooling resources and ideas from both sides of the international 

boundary. Given differing goals, constituencies, resources, and values, achieving the 

necessary level of cooperation is tricky. Domestic attitudes may be incompatible with the 

cooperation necessary to resolve complex binational problems. Decision makers face 

few political rewards for policies that are seen as mainly benefiting cross-boundary 

communities. As a result, decision makers generally yield to domestic constituents even 

when cooperative binational efforts would be more effective. 

BECC is situated in this context. Sustainability and environmental protection -

BECC's goals - are the clearest exanples of intermestic issues. Sustainability in 

borderlands is fundamentally intermestic because it requires binational action. Political 

boundaries almost always bisect ecosystems and fail to account for natural process. 

Policies that address the domestic side cannot address the serious environmental 

problems that plague borderlands. Sustainability demands that bifurcated habitats, 
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watersheds, aquifers, and airsheds be reintegrated through innovative and cooperative 

intermestic policy. 

Like most intermestic policies, borderlands sustainability poses challenges that 

BECC must address. Border regions' complex jurisdictional structures inhibit the 

cooperative governance necessary to reconnect divided ecosystems. In addition, the 

borders' tendency to separate cause and effect make it difficult to muster the political will 

to address the underlying causes. Relatedly, mustering the political and institutional will 

is harder when environmental degradation stems from economic development practices. 

Binational relations based largely upon economic development and trade liberalization 

rarely oifer partners incentives or opportunities to mitigate the effects of thrae programs. 

Despite these otetacles, borderlands sustainability can be achieved. The key is 

innovative policy that counters the tendency of intermestic policy to exaggerate cross-

boundary divisions. Policy designs and institutions that are flexible, binational, 

participatory, and locally or regionally centei ed can unite communities by promoting 

shared values and creating common bounds. With innovative designs and institutions, 

efforts to resolve difficult policy issues can be the engines that drive binational 

cooperation. To the extent that BECC incorporates these design characteristics, the 

Commission can be a force for sustainability. 

Rio Grande/Rio Bravo Water Allocation 

Disputes regarding water allocation between Mexico and the U.S. in the Lower 

Rio Grande (Rio Bravo) Valley illustrate the difficulties of resolving intermestic conflict. 

These disputes also reveal the inadequacy of purely technical solutions and the need for 
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innovative and flexible policy to foster cooperation. In addition, this illustration 

demonstrates that ecological scarcity further stresses intermestic policy contexts. Finally, 

the discussion suggests how innovative policy design at the local and regional levels that 

emphasizes flexibility, binationality, and participation may diffuse conflict. 

Even under the best circumstances allocation of binational waters is difficult. 

Few decisionmakers are willing to cede sovereignt)' over natural resources. Moreover, 

rivers and other waters are often viewed as more than mere resources. These waterways 

help define national identity. As Espeland (1998) notes, in the arid west, control of water 

is the most tangible manifestation of power. In the borderlands, U.S. and Mexican 

interests consider view water as a fundamental component of national sovereignty and 

security (Garcia-Acevedo 2001). 

Conditions along the Rio Grande/Rio Bravo are particularly volatile. Aridity 

renders Lower Rio Grande/Rio Bravo water priceless to the Valley's growing population, 

industry, and agriculture. Over a decade of severe drought has simultaneously increased 

demand for river water and diminished its supply. In addition, the Treaty of 1944 

apportioning water from the Rio Grande/Rio Bravo and the Colorado River between 

Mexico and the U.S. is a poor design for this context. Instead of utilizing flexible, 

rainfall-contingent water allocation rates, the treaty employs fixed allocation levels. In 

addition, decision making falls to national capitals and federal administrative agencies, 

rather than to participatory borderlands forums. Although the policy design 

characteristics reflected the state of technical knowledge and the need for consensus, as 

contexts and knowledge evol ved policy remained static. 
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The tension stems from Mexico's inability or unwillingness provide the U.S. with 

enough water from the lower Rio Grande/Rio Bravo.^° The Treaty of 1944 specifies that 

Mexico supply an annual minimum flow averaging 350,000 acre-feet during a five-year 

period (1,750,000 acre-feet total) from the Rio Grande/Rio Bravo and its tributaries. If 

drought prohibits water delivery, any withheld water becomes debt to be repaid during 

the next five-year period. There are no provisions for droughts enduring for over 5 years. 

The most recent drought in the Lower Rio Grande Valley officially started in 

1993 and had not abated by 2002. Similar conditions exist in the river's U.S. headwaters 

and its Mexican tributaries compounding the low water flows and reservoir depletion. 

Due to these conditions, during the 1992-1997 period, Mexico delivered less than 

750,000 acre-feet and accumulated a debt of over 1 million acre-feet. 

The crux of the conflict hinges on divergent interpretations of the water debt 

repayment scheme. Many U.S. constituents believe a 1969 minute (addendum) to the 

Treaty requires that Mexico repay the water debt and provide the 350,000 annual acre-

feet during the 1997-2002 period. According to this interpretation, by 2000, Mcxico was 

responsible for providing over 2.75 million acre-feet to the U.S. By May 2001, Mexico 

repaid its debt of over 1 million acre-feet, but supplied no water toward the 1.75 million 

acre-feet for the 1997-2002 cycle. Mexico claims that the region's crippling drought 

prohibits it supplying 1.75 million acre-feet before the cycle ends in September 2002. 

^ The Texas Center for Policy Studies (2002) report on the dispute is the primary source of the technical 
details used in this discussion. 
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Instead, Mexico proposes to rollover any shortfall - which could total over 1.6 million 

acre-feet -tothe 2002-2007 cycle. 

Reactions to the water crisis are understandable. The surface water is extremely 

important to agriculture. Farmers from both sides view the other as a villain threatening 

their livelihood. U.S. farmers and ranchers feel they are entitled to all available water 

until Mexico's treaty obligations are met. Agricultural interests are lobbying public 

officials demanding action. Mexico faces similar conditions with farmers in the states of 

Tamaulipas, Coahuila, and Chihuahua protesting water transfers to the U.S. and Mexican 

cities. Additionally, farmers on both sides of the boundary perceive that NAFTA rules 

benefit farmers across the border. Thus, while the proximate cause of the dispute is water 

supply, frustration over agricultural market changes adds to the conflict. 

The treaty's policy design further inhibits constructive dispute resolution. 

Grassroots constituents' and borderlands officials' limited role presents few avenues for 

problem-solving and joint action. Given their lack of policy authority, stakeholders direct 

their frustration across the border. As a result, the discourse coming from Northem and 

Southern borderlands communities, farmers, media outlets, and public officials is marked 

more by rhetoric, blame-gaming, and saber-rattling than cooperative problem-solving. 

Despite these obstacles, in June 2002 a short-term settlement was reached. 

Mexico would immediately transfer 90,000 acre-feet and 47,000 acre-feet before the end 

of October. The Mexican federal government, the U.S., and NADBank (pending BECC 

certification) will grant Northem Mexican resources for inigation improvement. Aside 
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from the potential for creating a more efficient Mexican irrigation system, the long-term 

issues remain unresolved. 

Sustainable solutions, politically difficult to achieve, are easy to envision. 

Innovative policy designs can help sustainability by targeting features that create 

cooperation on intermestic issues. With regard to the Rio Grande/Rio Bravo conflict, the 

following reforms could promote a new era of cooperation and sustainability. 

First, more flexible water allocation formulae must be devised. Under the current 

accounting regime, continued drought causing more missed water deliveries can only 

lead to increased contentiousness. The drought's longevity suggests that weather 

conditions may be changing. Altered precipitation patterns are thought to be a key 

consequence of climate change (Intergovernmental Panel on Climate Change 2001). 

Although neither climate change nor the consequences are certain, policy design must 

prepare for the worst case. Effective intermestic governance for sustainability demands 

flexibility to cooperatively adapt to changing weather patterns. 

Second, local participants - agricultural interests, the environmental community, 

and public officials from Mexico and the U.S. - must have more authority to devise 

policy solutions. Increased authority does not guarantee that all constituents will always 

be satisfied. Authority does enable stakeholders to develop indigenous means for 

addressing conflict and dissatisfaction. Importantly, joint cooperation can replace zero-

sum self interest so that the Valley's populace view themselves as users and protectors of 

a shared watershed, not competitors. 
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Third, ultimately sustainability requires that regional, participator^' institutions 

address the viability of current agricultural endeavors. Incentives may allow farmers on 

both sides of the boundary to abandon unsustainable practices. This is not a call to 

prohibit agriculture in the Rio Grande/Rio Bravo watershed, but to select crops based on 

water consumption and eschew certain irrigation techniques. Eliminating the most 

egregious practices can lead to better resource usage, diminish cross-border hostility, and 

promote the long-term survival of threatened agricultural enterprises. 

This illustration of the Rio Grande/Rio Bravo water allocation dispute reveals that 

intermestic issues require changes to the models used for purely domestic or solely 

international policies. These new policy contexts require innovation. Regional 

approaches that emphasize participation and grassroots problem solving appear better 

suited for policy success than top-down, bureaucratic, and technical policy designs. 

Additionally, flexibility is a virtue in these policy contexts. The myriad factors that 

influence intermestic policy cause conditions to change rapidly. Designs must empower 

policy participants to adapt to these changes. Finally, in borderlands policy environments 

effective design involves binational cooperation. Through joint efforts, mutual empathy 

for shared problems can replace the self-interested focus on perceived differences. 

Push/Pull; The Comparative Context of the U.S.-Mexico Border 

Drawing on the notions of intermestic policy, this section asserts that in the era of 

globalization, borderlands are increasingly characterized by binational interdependence. 

This interdependence can create unique binational relations. Although relations along 

interdependent boundaries are often stable and cooperative, these borders are also 
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characterized by fundamental paradoxes and inconsistencies. This section discusses the 

characteristics of independent borderlands and argues that the U.S.-Mexico border a 

prime example these borders. The section concludes by discussing policy design 

requirements that BECC must demonstrate to facilitate sustainability in this complex 

policy context. 

By definition, boundary lines divide nation-states. They delineate where one state 

ends and another begins. This conception is technically correct, but incomplete. 

Paradoxically, at the same time that boundaries divide, borderlands also bring states 

together. States interact with their neighbors within common borderlands. In ftinctional 

borderlands public officials, stakeholders, and citizens create mechanisms to overcome 

arbitrary, political boundaries (Stoddard 2002). 

The dynamic between divisiveness and integration between neighbors is largely 

defined by internal characteristics within the two nations and characteristics of the border 

populations. Martinez (1994) outlines different manifestations of this dynamic. This 

analysis identifies four ideal types of borders -- alienated, coexistent, interdependent, and 

integrated - classified by characteristics of borderlands environments. These 

characteristics include the extent of transnational interaction, the degree of international 

conflict and accommodation, the degree of ethnic conflict and accommodation, and 

separateness from the core. 
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In the post-Cold War era, interdependent borders emerged as the most common 

type of international boundary.^' Highly complex, interdependent borders are the 

prototypical borderlands of the globalized and turbulent world system. Globalization, 

intermestic policy issues, and diminished national sovereignty promote interdependence. 

Earlier conceptions of state authority demanded alienated and coexistent borders, changes 

in the international system and policy issues lead to interdependent boundaries. 

Due to their complexity, interdependent borders also exhibit the highest degree of 

tension between the dual functions of integration and division. Moreover, and again 

paradoxically, because of their muhi faceted complexity, relations along interdependent 

borders can quickly change. Symbiotic cross-border interaction facilitates cooperation 

and stability. This interdependent stability is fragile and may degrade into conflict rather 

easily. The Rio Grande/Rio Bravo water allocation dispute illustrates the tendency of 

relationships in interdependent borderlands to vary between cooperative stability and 

volatility. For decades following the Treaty of 1944, U.S.-Mexican water allocation in 

the Lower Rio Grande Valley was stable and produced little conflict. Despite the 

institutionalization of conflict management provisions, hostility prevailed when drought 

gripped the region. 

Another key feature of interdependent borderlands interaction is that binational 

divergence can be tolerated. Martinez explains that asymmetrical relationships are fairly 

A brief description of the three other types of borders is useful for comparison. Alienated borders (e.g. 
North Kwea-Soulh Korea prior to overtures toward reunification in the latc-1990s, post-1974 Greek 
Cypnis-Turkidi Cyprus) see virtually no cross-border interchange. Coexistent borders (e.g. Israel-Egypt, 
post-2000 Eritrea-Ethiopia) are relatively open, but tliere is little stable, cooperative binational interaction. 
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common along interdependent borders. Interdependence, but rarely integration, is the 

norm when neighbors across political boundaries exhibit different political values, 

governance institutions, languages, religious connections, educational attainment, 

economic systems, or levels of development. Because asymmetries can foster distrust 

and conflict they present challenges to policy actors. Institutions and behaviors, 

however, can facilitate cooperation through innovation and finding mutually beneficial 

policy designs, 

J list as interdependent borders are the prototypical international boundary in the 

turbulent, post-Cold War era, the U.S.-Mexico border with its contradictions and 

paradoxes is the epitome of an interdependent border. This interdependence gives BECC 

a complex policy context. Several characteristics of the U.S.-Mexico borderlands 

demonstrate the intense interdependence and challenge BECC's ability to promote 

sustainability. First, the dual natures of borders - divisive and unifying, stable and 

volatile, and prosperous and impoverished - are especially pronounced in the U.S.

Mexico borderlands. A "push-pull" phenomenon exists in the U.S.-Mexico border 

region. With the contradictions, at the border, Mexico and the U.S. are pulled together 

and pushed apart. The border itself attracts some things and repels others adding to the 

push-pull effect. For instance, increased trade pulls the region together, but divergent 

policy capacity and differing labor and environmental safeguards push it apart. Second, 

an extraordinary amount of transnational interaction occurs in the borderlands. 

Integrated borders (e.g. Belgium and its nei^ibors, Regio Basiliensis of Switzerland, Germany, and France) 
are highly cooperative, relatively autonomous regions that are somewhat indcpuidait of the central states. 
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Intermestic policies dominate the binational agenda. These policies combined with 

extensive transboundar>' economic activity promotes widespread binational interchange. 

Third, the binational asymmetries, characteristic of interdependence, abound along the 

U.S.-Mexico border. U.S. and Mexican society converge somewhat in the border region, 

but vast social, political, and economic inequalities continue to define North and South. 

The push-pull effect operates on several levels. From a regional perspective, the 

dual nature of borders, especially strong along the U.S.-Mexico boundary, serves to push 

Mexico and the U.S. together and pull them apart. The push-pull effect also becomes a 

metaphor for the border's semipermeability. Some goods, services, values, and practices 

capital, technology, and labor, for examples - freely pass across the international 

boundary. Other goods, services, values, and practices - such as, labor laws, human 

rights norms, and environmental protection standards - are repelled by the international 

boimdary. 

The push-pull effect can facilitate stable relations. Communities from North and 

South of the boundary are often pulled together. Economic activity, for instance, 

stimulates transboundary interaction. In addition, intermestic issues force officials to 

communicate. Cooperative governance - formal and informal - develops on a host of 

shared issues. In the U.S.-Mexico borderlands, numerous binational organizations - such 

as, the Joint Advisory Committee for the Improvement of Air Quality (Cuidad Juarez, El 

Paso, Dona Ana County) and the Arizona-Mexico Commission — attest to the border's 

capacity to pull communities together. 
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These same push-pull forces that promote interdependence also can also prevent 

more complete integration in the U.S.-Mexico borderlands. The central governments 

often strive to maintain control over the border region. Trade promotion policies 

highlight how that Washington D.C. and Mexico City maintain control by keeping the 

border semipermeable. Searching for economic growth and increased employment. 

Mexico opened itself to cross-border U.S. investment and technology. In contrast, the 

Mexican government used the border to block labor, environmental, and human rights 

standards from the North - no doubt with full support of many of the foreign investors. 

U.S. control of the boundary is parallel to Mexico. Most goods flow easily over the 

border, but labor is restricted. Trade law encourages the importation of goods made in 

U.S. owned Mexican factories. Immigration law prevents Mexican labor from making 

the similar products North of the border. 

The push-pull effect creates challenges and opportunities for BECC. The 

boundary's semipermeability promotes boom-and-bust development. Rules that permit 

semipermeability bifurcate the borderlands, rather than holistically pull communities 

together. In contrast, the extensive binational interaction creates functional borderlands. 

The Commission must utilize the routine and stable interaction and vast binational 

linkages to promote sustainability that are part of the region's interdependence. 

A second key characteristic of the interdependent U.S.-Mexico borderlands is the 

high level of binational interaction. The extensive cross-boundary interchange enhances 

the integrative tendencies of borderlands. This interaction is related to the push-pull 

effect. As Mexico and the U.S. are pulled together through formal trade linkages, the 
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border becomes the primary locus of binational relations. While economic activity is a 

major source much of this binational interchange, the interaction is not limited to 

commerce. Binational social networks participate on a variety of intermestic issues. The 

region's ethic of place also promotes cross-boundary relationships. These are reflected 

by "bilateralyrortfenzo5" - individuals who easily adapt to border life by moving freely 

across the boundary and acting at home on both sides (Fairbanks-Rubin 1990), 

The number of crossings at the U.S.-Mexico boundary suggests incredible 

interdependence. Anecdotaily, San Ysidro located on the border between San Diego and 

Tijuana is frequently described as the world's busiest port of entry. Statistics support this 

perception. In 2000 cross-border freight between Mexico and the U.S. totaled over $210 

billion (U.S. Bureau of Transportation Statistics 2001). Even more significant and 

reflective of the binational interchange in the U.S.-Mexico borderlands are the number of 

pedestrian and passenger vehicle entrants from Mexico. In 1997, 209 million passengers 

in personal vehicles and 45 million pedestrians crossed into the U.S. (U.S. Bureau of 

Transportation Statistics 1998). It is safe to assume that most of these entrants cross back 

and forth across the border to shop, work, attend school, politically participate, or 

socialize on a regular basis. 

Transboundary interaction is a tremendous resource for BECC. Extensive 

binational interchange suggests that borderlanders view the region holistically. By 

mobilizing the border communities, the Commission can undermine the border's 

divisiveness. Moreover, these individuals are likely to understand binational connections 

leading to innovative policy designs that more isolated communities would miss. 
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The third critical characteristic of the U.S.-Mexico borderlands that explains the 

unique form of interdependence of this region is the radical asymmetry. Strong political, 

historical, cultural, and economic divergence separate the two countries. Accordingly, 

the U.S.-Mexico border is a very asymmetrical. Overall, these asymmetries do more to 

separate, than unite, the two countries. Economic differences are especially pronounced. 

Mexico has a third world, developing economy, while the U.S. has an advanced 

industrialized, first world economy. 

This asymmetry is extremely important to understand the interdependence of the 

U.S.-Mexico borderlands. Due in large measure to the economic differences, the U.S. is 

generally the dominant partner. The dominant-subordinate roles can promote latent 

hostility and engender distrust. Public opinion research shows that Mexicans distrust 

Americans far greater than they distrust their Central American neighbors and far more 

than Americans distrust Mexicans (Inglehart, Nevitte, and Basafiez 1996). In the 

borderlands, Hispanic populations on both sides of the border may somewhat mitigate 

this distrust. Nonetheless, distrust, perceptions of superiority, and an inability to see 

things from the perspective of those across the boundary work to inhibit the partners' 

capacity to find innovative solutions to shared problems. The asymmetry may further 

hamper effective cooperative governance by promoting stereotyped assessments of blame 

for the region's problems and each partner's ability to solve them. 

Even the effects of the asymmetries are not entirely black and white in the 

borderlands. Although extreme differences remain, the asymmetries lessen as the two 

countries converge. U.S. border counties consistently rank among the country's poorest. 
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Starr County, located on the border, and Zavala County, just removed from the border, in 

Texas are the poorest in the U.S. (U.S. Census Bureau 1998). Furthermore, the four most 

impoverished U.S. metropolitan statistical areas are located on the border (Scharrer 

2002). The poorest town or city in the U. S. is Cameron Park, Texas - a border colonia — 

near Brownsville (Brezosky 2002). In contrast, aside from the central capital of Mexico 

City, northern border communities ai^e among the wealthiest in Mexico. Ironically, this 

borderlands convergence between the U.S. and Mexican economies may promote unity. 

Economic asymmetry is not the only point of divergence between North and 

South. Other differences further highlight the complex relationships that emerge on the 

interdependent U.S.-Mexico borderlands. A host of political, social, and cultural 

differences characterize the region. For instance, Mexico and the U.S. have drastically 

different political systems. The U.S. decentralized, pluralist democracy contrasts with 

the top-down, Mexican political system that was ruled by a single party for much of the 

th 20 century. These asymmetries fiirthei- divide the region, reducing binational 

understanding and making cooperation difficult. 

To promote sustainability, BECC must deal with many contradictions. The 

border both divides and unites. It pulls people and communities together and it pushes 

them part. Understanding this paradox is essential to gaining insights into policy design 

qualities to foster sustainability in the borderlands. Policy designs for sustainability in 

the interdependent border context must accentuate its unifying qualities. BECC's design 

must emphasis binationality and participation. The region's social networks, for example 

environmental NGOs, have experience solving intermestic problems and forming 
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important linkages. Genuinely binational and participatory policies, in which 

communities from both the North and South are granted effective voice and a stake in the 

outcome, offer the greatest opportunity for sustainability. 

U.S.-Mexico Borderlands Contexts for Sustainability 

Changing conceptions of national sovereignty, economic globalization, and 

intermestic policy issues elevate the visibility and importance of borderlands. Binational 

separatism gives way to interdependence. Isolated regions become the focal point of 

political, economic, and environmental relations. Policies similarly must change. 

Policies and institutions must strengthen borderlands inherent tendency to bring nation-

states together and minimize their ability to divide and separate. 

BECC is charged with promoting sustainability in the U.S.-Mexico borderlands. 

Policy design analysis emphasizes that a close fit between context and design is the 

cornerstone of effective policy. The previous section outlines the contours of 

interdependency along the U.S.-Mexico border. This section offers a detailed description 

of the region's socio-political, economic, and environment contexts. Using insights 

from the contextual analysis, this section also identifies specific designs to promote 

sustainability and suggests criteria to evaluate BECC's ability to foster sustainability. 

An entirely fully inclusive discussion of the factors that may influence 

sustainability is beyond the scope of this project. This section grants attention to those 

features most closely related to socio-political, economic, and environmental 

sustainability. Furthermore, parsimony demands that the discussion omit many of the 

complex interactions between socio-political, economic, and environmental forces. The 
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factors discussed are certainly interrelated and there is more overlap than this section 

implies. 

Socio-Political Context 

International boundaries are political constructs. It is, therefore, not surprising 

that several social and political phenomena influence sustainability in the borderlands. 

Four characterktics of the region's socio-political context are especially important. 

Three of these factors -jurisdictional complexity, divergent political systems, and 

degenerative politics - thwart efforts for sustainability. In contrast, the fourth 

fundamental characteristic of the region's socio-political context - the environmental 

community conposed of vibrant binational, policy oriented social networks - serves as a 

resource for sustainability. BECC's institutional and policy designs must mitigate factors 

that inhibit sustainability and capitalize on those that promote it. 

Jurisdictional complexity is a key feature of the region's socio-political context. 

Coordination and agreement is difficult in a region that, in addition to the two countries, 

is host to hundreds of adjoining and overlapping governance jurisdictions. Mexico's 

northern border includes six states and 35 municipos. Four states and 25 counties are 

located along the southern U.S. boundary. Numerous local and regional authorities, 

including cities and sanitation and irrigation districts, further complicate the region. 

The policy implications of this complex jurisdictional environment are mixed. In 

theory, state and local participation facilitates policy innovation. In practice, border 

states and localities possess little formal authority and few resources. Ingram (1988) 

explains that U.S. states have influence over agenda control, but that central authorities 
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tend to control policy design. Policy legitimation and implementation are problematic 

with overlapping and interdependent jurisdictions. Stakeholder diversity may doom 

consensus. Divergent interests and resources imperil coordinated implementation. 

The complex jurisdictional milieu requires policy and institutional designs that 

enable BECC to promote cooperation among diverse stakeholders. Policy incentives can 

inspire communities to cooperate and bridge differences. For instance, voluntary 

regional regimes of governmental jurisdictions can promote coordination and lead to 

comprehensive policy. In addition, participatory designs that offer genuine influence 

promote sustainability. Offering diverse constituents, such as borderlands environmental 

NGOs, a policy stake increases the likelihood of community support. Sustainability 

demands that BECC's design allow these stakeholders to actively shape borderlands 

policy, not merely offer them pro forma comment opportunities. 

Political divergence is a second key characteristic of the borderlands socio

political context. In addition to quite different political evolution, the U.S. governance 

system is considerably more decentralized than Mexico. These differences force 

attention to different stakeholders. The underlying political goals of environmental 

policy also diverge. Mexican decision makers emphasize stability and bureaucratic 

authority. U.S. officials direct their attention toward distributing benefits. 

The systemic differences translate into policy designs poorly suited for 

environmental protection, in general, and sustainability, in particular. Centralization 

enables Mexican policymakers to link related issues and develop comprehensive policies, 

while U.S. policy is issue and cite specific (Bath 1986). Consequently, effective policy 
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interaction between agencies is limited. Mumme's (1986) analysis of the IBWC/CILA 

supports this assessment. In the U.S., the IBWC is primarily distributive and piecemeal. 

The Commission treats border states as its clients, lobbying for projects they desire. In 

contrast, Mexico's CILA prefers a more integrated and national -centered strategy. The 

centralization fosters extreme top-down management. CILA deals more with the U.S. 

and Mexico's Foreign Ministry, than with its border states. 

Given these political differences, BECC's policy design must be binational and 

border-centric. Binational institutions are essential to bridge inconsistencies between 

divergent stakeholders and national political systems. A single, binational organization 

can act in ways that separate, national agencies cannot. BECC's policy design must 

empower a borderlands institution to manage and coordinate local efforts for 

sustainability. 

Degenerative politics are the third key feature of the borderlands socio-political 

context. Schneider and Ingram (1997: 102) describe degenerative systems as 

"characterized by an unequal distribution of political power, social constmctions that 

separate the "deserving" from the "undeserving," and an institutional culture that 

legitimizes strategic, manipulative, and deceptive patterns of communication and uses of 

political power." Although the border region is not the exclusive home to degenerative 

politics, these policy patterns are widespread in the borderlands. 

Degenerative politics is the basis of the boom-and-bust society. There are several 

manifestations of degenerative patterns. Corrupt public officials seeking mordidas 

(bribes) are blatant degenerative politics. As Miller (1981) illustrates, the mordida is 
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quite common in Mexico. Border patrol and customs corruption reveals that U.S. are 

also susceptible to bridery (Burnett 2002). 

Pork barrel policy allows policy makers to distribute policy benefits to discreet, 

power&l interests, while spreading the costs to society at large (Lowi 1964, 1979, 

McConnell 1966). These parton/client politics are widespread on both the U.S. and 

Mexican sides of the boundary. Similarly, public officials often allocate rewards or 

punishments based on social constructions and political power (Schneider and Ingram 

1993, 1997). These policies are based more on decision makers' calculations of political 

risk and reward, than community needs or attention to context. In all their 

manifestations, degenerative politics undermine sustainability by reinforcing existing 

distributions of political power and diverting resources from community problems. 

To promote sustainability, BECC's policy design must minimize degenerative 

politics. By emphasizing openness and participation, BECC can avoid the political 

patronage that thrives in closed institutions. Transparency allows borderlands 

stakeholders to monitor BECC's institutional behavior. In addition, openness and 

participation bring new voices to the debate, leading to innovative policy and effective 

policy analysis. Open designs will enable BECC to foster positive policy outcomes by 

permitting analysts and participants to affect policy details. 

The emergence ofbinational, policy-oriented social networks is the fourth 

defining factor of socio-political context. These networks channel participation, devise 

innovative designs based on localized knowledge, and connect divergent stakeholders. 

The abundance of environmental NGOs in the borderlands bodes well for sustainability. 
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The growth of the environmental community is, at least partially, a reaction to perceived 

threats associated with trade liberalization (Kiy and Worth 1998, Barry 1994). Mumme 

asserts that NAFTA's "principle legacy" is environmental interest group mobilization 

(1993: 213). In the mid-1990s, nearly 200 organizations were active in borderlands 

environmental policy (Colnic 1994). Zabin (1997) attests to the development of the 

region's enviroamental community. Hei" analysis of Mexican borderlands NGOs 

concludes that environmental activism is stronger than participation on other issues. 

The implications for an active NGO community for BECC's policy design are 

clear. The design must maximize these groups ability to affect borderlands 

envirotimentai policy. Participatory designs enable these groups to effectively influence 

policy. Political obstacles often force NGOs to operate informally. Moreover, in 

degenerative situations a great deal of NGO effort is devoted to combating unsustainable 

policies. Ideal policy designs give borderlands NGOs and individuals influence over 

policy details. Formal incorporation of NGO expertise leads to policies more attuned to 

local needs, constraints, and resources. To the extent that BECC incorporates these 

groups into its decision making process, the prospects for sustainability are enlarged. 

Economic Context 

The maquiladoraltrade centered economy and the extreme poverty that grips 

borderlands communities are the key elements of the borderlands economic fundamental 

to sustainability. Urbanization and industrialization combined with inadequate resources 
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for community investment lead to squalid living conditions."" Drug trafficking further 

degrades the quality of life in the region by creating rampant lawlessness. The scope of 

the problems associated with borderlands economies present significant obstacles for 

BECC's capacity to foster sustainability. This economic context supports boom-and-

bust, not sustainable, political economies. Much ofBECC's success depends upon the 

incorporation of policy design elements that offer borderlands stakeholders' alternatives 

to this economic system. 

The maquiladora and trade economy's rapid development is remarkable. In 1965 

Mexico enacted the Border Industrialization Program allowing duty-free capital and 

materials imports from the U.S. into Mexico's border region. This enables U.S. firms to 

take advantage of relatively inexpensive labor to assemble products. U.S. policy supports 

the program by calculating import taxes using only the value added in Mexico.^ ' 

Maquiladoras became widespread and expanded their operations. Between 1974 and 

1998 the number of plants increased over 900% from 455 to 4,235. The number of 

maquiladora workers increased at an even faster rate from nearly 76,000 to over 1 

million (Dominguez and Fernandez de Castro 2001). 

The maquiladoras, NAFTA's increased trade, and migration to Mexico's North 

and the U.S. sunbelt promote massive borderlands population growth. Growth along 

Mexico's northern border and the U.S. southern border far outpace the national averages 

(Dominguez and Fernandez de Castro 2001). Given the roles that trade liberalization and 

Population growth is a social phmomaion. However, because economic forces, in particular llic 
maquiladora economy, arc driving this growth, it is included in this section. 
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maquiladoras play in fostering migration, population increased faster in Mexico than the 

U.S. (Lowery 1999). 

The population surge is urban centered resulting in sprawling binational cities. 

Between 1960 and 1990, eight twin cities - Matanioros-Brownsville, Rcynosa-McAllen, 

Nuevo Laredo-Laredo, Piedras Negras-Eagle Pass, Cuidad Ju^ez-El Paso, Nogales-

Nogales, Mexicali-Calexico, Tijuana-San Diego - grew from roughly 1.9 million to 

nearly 4.9 million (compiled from Lowery 1999). Mexican cities accounted for about 

two-thirds of increase, tripling from about 930,000 to almost 2.9 million in three decades. 

This extreme growth creates a host of challenges for borderlands communities. 

The influx of people creates significant land use disruptions (Esparza, Chavez, and 

Waldorf 2001). Inadequate environmental infrastructure threatens the region's health, 

prosperity and sustainability (U.S. General Accounting Office (GAO) 2000, Metzner 

1993, Ward and Fischer 1993, Gilbreath 1992, Bath 1986). Population has far 

outstripped the capacity of local infrastructure. Ward and Fischer declare, "the lack of 

adequate housing, electricity, sewage treatment plants, water purification facilities and 

sanitation services constitutes one of the most important obstacles to improved health and 

welfare for border residents" (1993: 19). The needs are remarkable - according to the 

GAO, 12% of the borderlands population lack potable water (3% U.S., 18 % Mexico), 

30% lack wastewater treatment (27% U.S., 33% Mexico), and 25% are without sanitary 

^ Wilh NAFTA this taxation scheme becomes obsolete. The trade agreement gradually phases out U. S. 
import taxes. 
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solid waste disposal (N/A U.S., 42% Mexico). Given the infrastructure crisis, BECC's 

policy design must include means to assist grassroots infrastructure development. 

Poverty is the second key characteristic of the borderlands economic context. 

Border communities are among the poorest in the U.S. Figures from the late 1990s 

indicate that the 14 Texas border counties have considerably higher poverty (34% versus 

16.7%, 1997), higher unemployment (11.4% versus 4.6%, 1999), lower per capita income 

($14,224 versus $25,803,1998), and lower wages than the state as a whole (1999) 

(Rylander 2001). Although Texas counties are among the poorest in the U.S., these 

general trends are endemic to the entire region. In addition, income is less evenly 

distributed in U.S. border counties than the nation as a whole (Peach 1997). The wealth 

that exists along the southern U.S. border is concentrated in a few hands. 

The economic relationship of Mexican border communities to the country as a 

whole is the reverse of the U.S. Per capita income is higher along Mexico's northern 

boundary than the national average (Peach 1984 cited in Ganster and Sweedler 1990). 

However, Mexico's border communities remain much poorer that their U.S. counterparts. 

Dominguez and Fernandez de Castro (2001) note that borderlands income levels in the 

U.S. are twice that of Mexico. Furthermore, the relatively low wages are an attractive 

characteristic of Mexico's border cities in the eyes of foreign investors. 

The borderlands economic context, marked by urbanization, inadequate 

infrastructure, and poverty, presents significant policy design challenges. Massive 

investment is necessary to compensate for obsolete, failing, or nonexistent infrastructure. 

Poverty constrains the ability of communities on either side of the border to address these 
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needs. Policy designs that include novel fiinding mechanisms are essential to BECC's 

ability to foster sustainability. These designs may require that the distribution of costs be 

based on ability to pay while maintaining equal authority between partners. Although the 

poorest borderlands communities may contribute less financial resources to these projects 

than their wealthier associates, BECC's design must protect the deprived by ensuring that 

decision making and policy design authority is not based on financial contribution. In 

addition, this economic context demands policy designs that promote self-sufficiency and 

minimize the need for outside technical expertise. To the extent that BECC utilizes 

participatory designs, the Commission can encourage inventive infi-astructural projects 

that incorporate local knowledge. Finally, sustainability in the borderlands economic 

context requires regional cooperation to manage and coordinate growth. Policy designs 

should empower BECC to facilitate community participation voluntary associations. 

Environmental Context 

The borderlands environment is the ecological equivalent to a patient on life 

support. Urbanization, industrialization, poor infi-astructure, poverty, degenerative 

politics, divisiveness, and climate produce myriad environmental, ecological, and public 

health disorders. This section analyses the most significant problems - water scarcity, 

pollution, and habitat degradation. The discussion highlights the contours of the 

problems, their causes, and proposes policy designs to conform BECC to the context. 

Aridity is the defining characteristic of the U.S.-Mexico borderlands environment. 

Surface water is scarce and rainfall is infrequent. In addition, agriculture, industry, urban 

centers, and evaporation diminish water supply. This water scarcity causes three main 
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problems for sustainability. Surface water is seriously depleted and degraded. Water 

scarcity undermines cooperation. Potable water shortages threaten borderlands 

civilization and development 

The region's large rivers - Rio Grande/Rio Bravo and Colorado—no longer reach 

their historic destinations. For the first time in recorded history, in 2001, the Rio 

Grande/ Rio Bravo failed to reach the Gulf of Mexico (Axtinan 2001, Texas Center for 

Policy Studies 2002). Similar conditions are evident in the Colorado River Delta 

(Tedford 2002, Warrick 2002). Agricultural use and low flows degrade water quality 

before the Colorado River reaches Mexico. Mexican cities and farms further degrade 

water quality and shrink water quantity. These shortages and degraded quality threaten 

wildlife and imperil water dependent communities. 

Inadequate water supply ignites conflict as aggrieved users lash out at each other. 

The intermestic conflict between Mexico's and U.S. users of the Rio Grande/Rio Bravo 

demonstrates this phenomenon. Divergence between rural/agriculture users and urban 

interests can turn hostile in the face of water shortages (Coronado 1999, Ganster, 

Pijawka, Rasmussen, and Van Shoik 2000). The cooperation central to borderlands 

sustainability is drastically undercut when users are deprived of water resources. 

Borderlands water shortages threaten the region's economies and urban centers. 

Ganster and his colleagues argue that uncertain water supply indicates that many 

borderlands communities "face a precarious future" (2000; 13). The worst-case scenario, 

albeit it an imlikely one, is that large and small communities along the border may simply 

be forced from existence. Most realistically, borderlands communities must make hard 
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choices affecting quality of life and future development. The two largest twin cities -

San Diego-Tijuana and El Paso-Ciudad Juarez - are especially vulnerable. These 

binational communities accounting for roughly two-thirds of the region's population may 

be forced to make drastic changes to ensure sufficient water supply. Furthermore, 

scarcity intensities conflict between those who have water and those who do not. 

This environmental context requires immediate and effective policy intervention 

to avert catastrophe. To compensate for nature's unpredictability, BRCC's policy design 

must emphasize flexibility. In addition, provisions that ensure participation, openness, 

and equal treatment of all stakeholders can reduce conflict should be core elements of the 

Commission's design. BECC's design must also facilitate water conservation throughout 

the borderlands. Innovative policy designs are essential to finding new ways to use less 

water. For instance, the institution can encourage agricultural interests to take water 

consumption into account when selecting crops and upgrading irrigation systems, 

promote industrial water reuse and conservation, and facilitate residential use of low-tech 

conservation tools, such as solar composting toilets and gray water systems. In addition, 

policy can anticipate population growth and coordinate effective and innovative 

conservation measures to reduce cumulative resource demand. 

Extreme pollution is a second characteristic of the borderlands environmental 

context. Low air and water quality and toxic contamination threaten public and 

ecological health. A majority portion of borderlanders' health is threatened by air 

pollution (U.S. Environmental Protection Agency (EPA) 2000, 1998). In 1998, Mexicali, 

for example, exceeded ambient air standards for carbon monoxide 75 times and sulfur 
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dioxide and particulate matter each 30 times (U.S. EPA 2000). Illegal terrestrial and 

aquatic toxic chemical and hazardous waste dumping is a major contributor to 

environmental pollution (Spalding 2000, Lorey 1999, Berry 1994, Bath 1992). 

Borderlands pollution is caused by inadequate infrastructure, industrialization, 

and poor regulatory schemes and enforcement. Antiquated infrastructure, unable to deal 

with new challenges, and industrialization, increasing pollution, combine for a dangerous 

spiral. Moreover, pollution control regimes do not fit the border context. Mexico's and 

the U.S. 's regulations stop at the border, but the consequence of pollution do not. Poor 

enforcement of existing regulations further contributes to pollution problems (Dominguez 

and Fernandez de Castro 2001). In sum, ill-fitting pollution control programs are neither 

enforced nor replaced with more appropriate policy. 

Pollution demands rapid policy intervention to protect the region's ecology and 

public health. BECC's design must present strategies to build local capacity to 

modernize infrastructure. Because air, water, and toxic pollution are transboundary, 

BECC must utilize binational and cooperative designs to treat the border as a functional 

system Additionally, policy design must include border appropriate strategies and novel 

enforcement mechanisms. 

Decimated ecosystems and habitats are a third characteristic of the borderlands 

environmental context. Many borderlands ecosystems - home to incredible amount 

species diversity - are significantly imperiled (Ganster, Sweedler, and Clement 2000, 

Phillips and Comus 2000). Riparian zones are the richest habitats in the arid border 

region. As drought and consumption devastate rivers, borderlands flora and fauna are 
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jeopardized. Political borders' capacity to divide also put ecosystems at risk (Cornelius 

2000, Gillon 2000). The U.S.-Mexico boundary bifurcates ecosystems, blocks migratory 

routes, and can inhibit cross-border cooperation. Traffic into wilderness areas and 

wildlife habitats further decimates ecosystems. U.S. policies to control illegal 

immigration and drug smuggling successfully reduced urban crossings. Reacting to these 

policies, migrants and smugglers risk their lives by entering more remote areas and in the 

process damage ecosystems and hurt flora and fauna populations (Tobin 2002). 

Borderlands biodiversity preservation requires protection of shared waters, 

reintegration of divided watersheds and ecosystems, and awareness that policies are 

interrelated. To meet this aspect of the borderlands environmental context, BECC's 

policy designs can empower regional cooperation along ecosystem and watershed 

boundaries. These natural boundaries are far superior to political jurisdictions for 

achieving sustainability. BECC can facilitate teamwork to coordinate management 

among diverse jurisdictions. If the policy design provides the proper incentives to 

participate, BECC can ensure that the associations are maximally inclusive and effective. 

Policy Designs for Borderlands Sustainability 

This chapter presents borderlands contexts on a variety of levels. It begins by 

investigating border regions in general. This analysis reveals that border regions are 

changing. Globalization and intermestic policy issues make borderlands more central to 

policy. Additionally, interdependence is replacing isolation. The next section shows that 

the U.S.-Mexico borderlands exemplifies an interdependent border. In spite of border 

paradoxes, the U.S.-Mexico borderlands is a functional unit, symbiotically bound 
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together through mutually beneficial relationships. Lastly, detailed examination of the 

borderlands socio-political, economic, and environmental contexts demonstrates the 

unique characteristics that define the U.S.-Mexico fi*ontier. 

The contextual examinations identify characteristics that can align BECC's policy 

design with the borderlands contexts. To the degree that the policy design and policy 

context are congruent, BECC can facilitate sustainability in the U.S.-Mexico borderlands. 

This task is urgent. Boom-and-bust political and economic development squanders 

resources, threatens public and ecological health, and degenerates political institutions. 

The rapid border urbanization and industrialization at the end of the twentieth century 

intensifies the boom-and-bust pressures. Without effective policy design to inspii'e 

fundamental change, deterioration of borderlands quality of life is inevitable. 

Analyses of the borderlands problem contexts uncover a policy outline for 

sustainability. From the general investigation of borderlands contexts for sustainability to 

the specific examinations the socio-political, economic, and environmental contexts, a 

handful of policy design prescriptions recur. In these contexts, binational, participatory, 

and capacity building designs that holistically coordinate environmental protection can 

lead to a sustainable fiiture. If BECC's policy design meets these demanding criteria, the 

Commission will be up to the challenge of sustainability. 

This chapter and the previous one investigate the problem and solution contexts, 

respectively. In the next chapter, attention shiifts to evaluating the closeness of fit 

between these contexts and BECC's institutional and policy designs. This analysis 

describes the institution in detail and based on criteria developed from the analyses in this 
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and the previous chapters, highlights the Commission's strengths and weaknesses for 

U.S.-Mexico borderlands sustainability. 
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BECC'S DESIGNS FOR SUSTAIN ABILITY 

BECC's ability to promote sustainability along the U.S.-Mexico border is tied to 

the extent that its policy design conforms to the solution context and problem context 

described in the previous chapters. BECC's success is dependent on how well the 

institution is adapted to meet the goals of sustainability in the complex and 

interdependent U.S.-Mexico borderlands. This chapter examines BECC's institutional 

and policy designs. These designs are described and evaluated in light of the insights 

gleaned from the previous chapters regarding notions of sustainability and the complex 

U.S.-Mexico border socio-political, economic, and environmental contexts. 

This chapter provides a detailed overview of BECC as a policy making 

institution. The analysis contains two main sections. The first section examines key 

aspects of BECC's institutional design - the Commission's mission, organizational 

structure, binational features and decision making rules. The second section investigates 

the Commission's policy design using the model presented in chapter two. Both the 

institutional design and the policy design are evaluated in terms of BECC 's ability to 

foster borderlands sustainability. 

Analyses of the solution context in chapter two and the problem context in 

chapter three provide the criteria employed to evaluate BECC's institutional and policy 

designs. Institutional and policy designs that meet these criteria increase the likelihood 

that the Commission can be a force for sustainability. Based on the sustainability 

discourse analysis, holism - a core component of ecology - emerges as a major criterion 
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to evaluate BECC's institutional and policy designs. This discourse also suggests that 

policy for sustainability attend to social and political issues. Accordingly, BECC's 

design must address borderlands political, social, and economic as well as environmental 

problems Focusing only on environmental contamination while ignoring general 

community health is akin to a doctor treating a patient's symptoms, not the disease itself. 

Using holism and the examination of the U.S.-Mexico border's socio-political, 

economic, and environmental contexts for sustainability as guides, four additional criteria 

emerge as instrumental to fostering sustainability. The analyses of the borderlands socio

political, economic, environmental contexts define these criteria. First, BECC's 

institutional and policy design must be community and regionally oriented. Too often 

borderlands development is hindered by outside interference. Second, BECC's practices 

must be entirely transparent and highly participatory. Participatory and open procedures 

can utilize the region's binational social linkages and border landers' indigenous 

knowledge. Third, due to the poverty and relative dearth of technical expertise, BECC's 

designs must expand grassroots capacity to act sustainably. Four, BECC must enhance 

environmental quality. This criterion is twofold. The Commission must prevent 

degradation to pristine areas and remedy damage that ill-fated development brought to 

the region. 

The remainder of this chapter describes the BECC's institutional and policy 

designs in detail and assesses its performance on these main criteria - holism, border 

orientation, openness and participation, capacity-building, and environmental protection. 

To fully demonstrate BECC's strengths and weaknesses, this discussion is comparative. 
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BECC is implicitly, and occasionally explicitly, compared to and contrasted with other 

borderlands environmental protection policies and institutions, such as the International 

Boundary and Water Commission, the La Paz Agreement, and a series of joint ventures -

the Integrated Border Environmental Plan, Border XXI, and Border 2012. 

BECC's Institutional Design and Oiganization 

In light of the region's socio-political, economic, and environmental contexts, 

ambitious policies and institutions are essential to efforts aimed at bringing sustainability 

to the region. These broad and innovative types of policy are rare. NAFTA - which 

focused attention on the border environment - is an excellent example of ambitious 

policy. Unfortunately, little in NAFTA inspires confidence among proponents of 

sustainability. Sustainability requires designs that uproot entrenched interests and 

degenerative decision-making, empower localities, and forge new participation linkages. 

While NAFTA may not be the key to the region's sustainability, the Executive 

Agreement signed concurrently with the trade treaty gives hope by establishing BECC. 

Compared to NAFTA, BECC would seem rather timid. NAFTA is a multifaceted plan to 

stimulate North American economies by reducing trade barriers between the U.S., 

Mexico, and Canada. The trade agreement covers all of North America, affects 

thousands of industries and millions of consumers, and touches on countless political, 

social, and economic issues. BECC is nan ower - limited geographically to the U.S.

Mexico border region and in scope to environmental infrastructural projects. 

However, BECC is quite ambitious compared to other borderlands environmental 

policies and institutions, such as IBWC, the La Paz Agreement, and Border XXI. Three 
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features of the agreement point to BECC's innovation and broad scope. First, the 

Executive Agreement mandates sustainable development as a core policy goal. The 

agreement's opening paragraph stresses the need for sustainable development (United 

States and Mexico 1993). This statement is the first official call for sustainability in 

U.S.-Mexico border environmental protection policy. Second, the agreement establishing 

BECC places a premium local agenda setting. Third, the Commission is designed to 

make important strides toward participative policy making. 

This chapter examines the extent that BECC's design uses ambition and 

innovation to further sustainability. This section focuses on BECC's institutional design 

and organization. In particular, the analysis identifies and evaluates the Commission's 

mission, organizational structure, binational features, and decision making. The 

examination devotes special emphasis to how BECC's institutional design and 

organization enhance or diminish prospects for sustainability. Table 4-1 (p. 119) presents 

these institutional design features' performance on the sustainability criteria. 

Institutional Mission 

BECC's charge is straightforward. The Commission's raison d'etre is to assist 

borderlands communities develop infrastructural solutions to environmental problems 

that plague the region. Initially, the mandate was limited to water supply, water quality, 

and solid waste management projects sited within 100 kilometers (approximately 60 

miles) North or South of the international boundary. In 2000, BECC elected to expand 

the scope of eligible projects and, in 2001, identified several pilot projects (BECC 2000). 

These include projects to improve air quality and transportation, for instance road paving 
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Table 4-1. Performance of BECC's Institutional Design 
and Organization on Sustainability Criteria 

Holism Border 
Orientation 

Openness/ 
Participation 

Capacity 
Building 

Environmental 
Quality 

Mission - + + + + 

Organization + +/- +/- 0 0 
Binationality + + + + 

Certification 
Criteria 

+ + + + + 

Technical 
Assistance 

+ + - + 

Overall 
Organization 

+/- + + + + 

Legend: + = positive performance on criterion; - = Negative performance on criterion; 
+/- = mixed performance on criterion; 0 - not applicable 

and light rail (BECC 2001). The fii'st three of these projects - water conservation 

infrastructure for the Delicias, Chihuahua Irrigation District and street paving project to 

improve air quality in Ciudad Juarez, Chihuahua and Agua Prieta, Sonora - received 

BECC certification in late 2002. Nonetheless, the Commission remains focused on water 

supply, water quality, and solid waste management projects. 

Community assistance forms BECC's primary objective. By providing resources, 

BECC builds community capacity resources. Grassroots capacity grows as communities 

receive certification and eligibility for NAD Bank financial assistance. The Commission 

also builds capacity by providing technical assistance. This approach contrasts with the 

International Boundary and Water Commission (IBWC) in that BECC neither builds nor 

manages projects. BECC's mission allows border municipalities and non-governmental 

organizations to serve as primary agenda setters and managers. 
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Another key feature of BECC's institutional design is that regulation plays an 

inconsequential role in the Commission's mission. Environmental policy is frequently 

criticized as overly regulatory (see, for instance, Esty and Chertow 1997, Anderson and 

Leal 2001, DeLong 2002). While the opponents may overstate regulation's pitfalls and 

discount its successes, bureaucratic scholars observe that a regulatory focus affects an 

agency's capacity to carry out its mission. By engendering opposition from regulated 

groups, regulation limits agency power. A lack of bureaucratic power impedes an 

agency's ability to frilfill its mission (Meier 1993, Clarke and McCool 1996). Most 

border policies, for instance Border XXI and its brethren, set up institutional linkages to 

enforce existing regulations. Thus, these joint agreements are new regulatory schemes. 

BECC, on the other hand, is entirely voluntary. No municipality or organization is forced 

to participate. Moreover, no stakeholders face penalties for non-comphance. As a result, 

the opposition that undermines performance is constrained. 

This mission bodes well for sustainability. Clearly, BECC's mission fits the 

general context of the borderlands. Chapter three demonstrates that many of the region's 

communities lack adequate environmental infrastructure. A mission that focuses on 

development of infrastructure can improve borderlanders' quality of life and enhance the 

region's environmental quality. By stressing local agenda setting and providing 

assistance an institution's mission helps satisfy the local orientation and capacity building 

criteria. Thus, BECC's mission strengthens the binational, policy-oriented social 

networks presented in chapter one. 
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Of the five main key criteria for sustainability along the U.S.-Mexico boundarj', 

BECC's mission measures poorly only in terms of holism. BECC's exclusive focus on 

infrastructure limits the Commission's ability to promote sustainability through other 

means, for example conservation or education. Additionally, the bias toward wastewater 

treatment, water supply, and solid waste management projects farther constrains BECC's 

ability to holistically address multifaceted community needs. 

Institutional Organization 

Like the Commission's organizational mission, BECC's organization is 

straightforward. Three units - each with specific duties and responsibilities - compose 

the Commission. The Board of Directors certifies projects and makes major policy 

decisions. The mandate expansion and the comment period (discussed in chapter two) 

are two examples of the types of policies the board faces. BECC's Permanent Staff 

conducts routine business. Staff responsibilities include working with project sponsors to 

ensure certification criteria are followed, providing outreach and public relations, 

processing technical assistance requests, and drafting Commission policy. The Advisory 

Council possesses little formal authority, but may use its advisory role to focus attention 

on important borderlands environmental issues. 

The composition and behavior of these three units carry implications for 

sustainability. Given their authority to set policy and certify projects, the Board of 

Directors is especially important. The respective governments determine membership on 

the 10-person board. The Executive Agreement specifies that the head of four national 

agencies (two for each country) serve on the board. Each country's chief environmental 
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officer - EPA director and head of the Secretaria de Medio Ambiente y Recursos 

Naturales (SEMARNAT) - and their boundary and water commissioners sit on the board. 

In addition, Mexico and the U.S. receive a border state, local and public representative. 

The role of Mexico City and Washington in selecting the board members may tie 

the directors too strongly to the national capitals. The role of federal bureau heads fijrther 

binds the Board to the central governments. Although the chief environmental officials 

appoint proxies to participate at public meetings, central governments maintain 

connections to BECC. 

The public representatives may mitigate central government interference. 

Granting a public representative voting right on an administrative board is remarkable. 

Public representatives typically serve only as advisors or as non-voting members. These 

representatives have been among the most prominent in shaping the Commission's 

direction. Mexico's first Public Representative, Jorge Bustamante, performed as the 

Board's initial chair. The U.S. Public Representative, l^ynda Taylor, has been, perhaps, 

the board's most influential member. Taylor, more than any other board member, 

strongly and consistently acted for public participation and sustainability. Largely 

through Taylor's activism, the Commission devised criteria for sustainable development 

and "high sustainability" recognition. Thus, while structural features tie the board to the 

central governments, the public representative gives BECC grassroots connections. 

The staff is neither as visible as the Board of Directors, nor does it have final 

authority to certify projects or enact policy. But, by conducting BECC's daily activities, 

the staff exercises considerable influence. For instance, the BECC staff determines 
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whether a project fulfills the certification requirements and assists the project sponsors in 

presenting their proposals to the board. This close association with project sponsors can 

be problematic. The Staff may come to view the project sponsors as clients and become 

project proponents. This may lead them to interpret certification criteria as obstacles to 

be avoided, not minimal standards to guarantee sustainability. BECC's ability to promote 

sustainability is, thus, largely dependent on staff commitment to sustainability's ideals. 

Not surprisingly, given the BECC's emphasis on infrastnictural projects, technical 

experts hold the top staff positions - General Manager and Deputy General Manager. In 

addition, to these high level positions, engineering and financial experts comprise the 

majority of BECC's middle managers. In contrast to these technical managers, two 

management positions are reserved for "environment and sustainable development" and a 

third for public participation. 

Although technical expertise is important, excessive reliance on expertise 

potentially hinders sustainability. Technocratic decision making may obscure other 

values. The Commission must balance expertise with discursive and open decision 

making. BECC's environmental and public participation positions do not ensure that 

technical expertise will not dominate staff decisions - many more managers, including 

those at the top, are technical positions. However, the presence of non-engineering and 

non-financial managers suggests that BECC is aware of the need for balance. 

BECC's Advisory Council exercises virtually no formal authority. The council's 

influence stems from ability to participate at private meetings and capacity to advise the 

Board on specific matters that the Council or its individual members consider central to 
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BECC's mission. The Executive Agreement allows the Board to direct the Council to 

undertake specific tasks. An activist Advisory Council can exert considerable influence. 

Like the Board, the Advisory Council is binational and border oriented. Each 

country receives half the membership on the 18-member Council and a U.S. and a 

Mexican representative co-chair the Council. Border states from each country receive six 

representatives - at least one member per state. Three members of the public, at least one 

of which must represent an NGO, complete each country's delegation. These local 

residence and activism requirements give the Council a strong grassroots orientation. 

BECC's organization serves sustainability well in some areas, but poorly in 

others. The Commission's organizational structure is quite holistic. The Board of 

Directors, Permanent Staff, and Advisory Council provide a wide range of professional 

and geographical perspectives. However, BECC's organization is mixed in terms of 

border orientation and openness/participation. Overall, the organizational structure offers 

much reason for optimism, but specific aspects of the structure can potentially diminish 

the prospects of borderlands sustainability. Local representation is strong on both the 

Board of Directors and the Advisory Council. Although borderlands and national 

interests are not always mutually exclusive, the national presence on the board calls into 

question whose interests will be served when border needs differ from national priorities. 

Similarly, despite the staffing of managers for sustainable development and public 

participation, the prominent role of technical experts on BECC's staff signals a bias in 

favor of technical decision making. 
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Binational Features 

BECC's binationality marks a significant departure for environmental protection 

institutions. The binationality is remarkable not only among U.S.-Mexico borderlands 

institutions; it is also a global innovation. A comparison to other U.S.-Mexico 

borderlands environmental policies and institutions reveals BECC's novelty. The 

commission eschews the two organizational pattems that characterize most borderlands 

environmental policy institutions. One organizational design assigns borderlands 

authority to subunits within national agencies. In these cases, borderlands issues seldom 

occupy a priority in the larger agency. In jointly enacted policies - Border 2012 and its 

antecedents Border XXI and the IBEP ~ these subunits can form cooperative 

relationships with their cross-border partners. However, the units remain operationally 

distinct. The second design creates parallel national organizations - IBWC and CELA. 

Instructed to work jointly and negotiate solutions to borderlands water issues, these 

institutions remain separate with independent budgets, power sources, priorities, and 

governance styles (Mumme 1986). In conti'ast, BECC's design emphasizes complete 

functional and organizational binationality. 

The Executive Agreement and BECC practices ensure binational orientation and 

guarantee resource, responsibility, and benefit sharing. BECC's headquarters in Cuidad 

Jua ez, Chihuahua, give the organization a strong border presence. NADBank's San 

Antonio, Texas location ensures binationality. The institution's units are comprised 

equally of representatives from Mexico and the U.S. Leadership positions alternate 

between U.S. and Mexican representatives to promote equal distributions of power. 
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When a U.S. representative chairs the Board of Directors, the staff General Manager 

would be from Mexico. Also the General Manager and Deputy General Manager 

positions are not from the same country. The Executive Agreement also requires that the 

U.S. and Mexico contribute equally to the development bank. 

In addition to the organizational features, several of BECC's procedures also 

contribute to the Commission's binational character. BECC's public meetings alternate 

between Mexican and U.S. sites. Business at these meetings is entirely bilingual. 

Translators and small radios help facilitate seamless transitions between English and 

Spanish. All published materials, including the institution's website, are available in both 

languages. Lastly, the country of origin is not supposed to affect project certification and 

technical assistance grants. Although, in practice, national origin likely plays a role in 

these decisions, ideally, BECC treats a single unit, not two interdependent partners. 

The atlentiveness to designing a truly binational organization is the strongest 

component of the institutional design. Binationalism allows for improved project 

coordination and development of shared responsibility to sustainability. The integrated 

approach to borderlands environmental policy is highly hoHstic. The binational features 

are designed to focus attention and efforts to the border region. As a result, these features 

demonstrate a positive performance on the border orientation criterion. By breaking 

down barriers to participation, treating communities on both sides of the border as equals, 

and focusing on transboundary environmental issues, binational features exert a positive 

influence on openness/participation, capacity building, and environmental quality. This 

design fosters the type of regional integration that chapter three demonstrated as essential 
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to addressing intermestic policy issues. Moreover, this binationality can take advantage 

of the borderlands ethic of place introduced in chapter one. 

Decision Making Rules 

Project certification and technical assistance define the two primary ways that 

BECC can help communities build and operate environmental infrastructure. The 

institutional rules governing these two programs form key components of the institution's 

ability to improve the border environment. Sustainability requires that BECC's project 

certification rules ensure that the process promotes participatory politics and projects 

deliver environmental quality. The technical assistance program must prevent 

communities from becoming dependent on outside expertise and build their capacity to 

develop and operate appropriate infrastructure. This section of the BECC institutional 

design discussion spotlights the project certification and technical assistance rules. 

Project Certification 

Project certification is the most visible and important task BECC faces. Despite 

this importance, the Executive Agreement specifies only a handful of minimal standards 

to evaluate projects seeking certification. Project sponsors must complete an 

environmental impact assessment. The agreement also requires sponsors to mitigate 

negative environmental and public health impacts. Additionally, projects must comply 

with all state, federal, and local (including zoning) laws and international agreements. 

Building on these few mandated rules, BECC adopted a series of requirements 

that sponsors must fulfill in order for their projects to receive certification. These criteria 
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specify minimum standards in six broad categories. The first four categories are fairly 

standard; general, human health and environment, technical feasibility, and financial 

feasibility and project management. BECC's certification process, however, is 

remarkable for incorporating the final two criteria: community participation and 

sustainable development. 

The general category essentially describes the project in terms of location, 

function, and other straightforward characteristics. Environmental and human health 

criteria include a justification for the project and completion of the environmental impact 

assessment. The technical feasibility rules intend sponsors propose "appropriate 

technology" and have an effective "operation and management plan" (BECC 1996: 17). 

Financial feasibility and project management requires project sponsors to verify their 

organization's financial and management histories and present a fee structure enabling 

debt repayment. 

The last two categories represent a breakthrough for BECC. Largely due to the 

advocacy of the borderlands environmental community and their supporters on Board, 

BECC devised criteria for community participation and sustainable development. The 

inclusion of these issues as fundamental - rather than optional or special - represents a 

milestone for environmental management agencies. 

The community participation criteria require project sponsors to develop a 

"comprehensive community participation plan" (BECC 1996; 24). The plan, which must 

be approved by BECC, prescribes a series of outreach programs. The project sponsors 

must develop a local steering committee. The criteria specify that this committee must 
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include diverse representation from throughout the community - binational if the projcct 

has transboundary implications. The plan requires at least two meetings with local 

organizations and at least two well-publicized public meetings. Lastly, project 

information must be accessible and widely disseminated. Following completion of the 

comprehensive community participation plan, the sponsors must submit a report to the 

Commission that demonstrates community support for the project. 

These community participation criteria mark an important step forward from 

viewing the public as an obstacle to development to incorporating local knowledge, but 

design flaws weaken them and diminish their value to sustainability. The criteria force 

sponsors to treat the public as a partner. In this way, the criteria mark a significant 

advancement. However, a handful of notable flaws demand attention. First, the rules 

primarily solicit public support rather than engage concerned citizens in policy making. 

Authentic participation requires community involvement throughout the design process. 

Under these criteria, citizens voice support for pre-designed projects, they do not use 

their special knowledge of community needs, resources, and constraints to set goals and 

priorities and find effective and innovative ways to reach them. Second, the criteria leave 

important concepts undefined. For example, the rules do not define adequate steering 

committee diversity. The criteria also fail to set acceptable community support levels. 

Like public participation, adopting sustainable development as fundamental 

criteria is an extraordinary accomplishment. In BECC's early days, it appeared that the 

majority of the board and staff neither completely understood nor embraced sustainable 

development. Despite the initial wariness, most individuals within the Commission 
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became more comfortable with sustainability. In 1996 BECC adopted sustainable 

development criteria and also published rules for optional high sustainability recognition. 

Aspects of the sustainable development criteria, nonetheless, reflect the initial 

skepticism and uncertainty. Project sponsors must follow four core, but generally vague-

principles of sustainable development. Principle one states, "human beings are at the 

center of concerns for sustainable development. They are entitled to a healthy and 

productive life in harmony with nature." Principle two avers, "the right to development 

must be fulfilled so as to equitably meet developmental and environmental needs of 

present and future generations". Principle three reads, "in order to achieve sustainable 

development, environmental protection shall constitute an integral part of the 

developmental process and cannot be considered in isolation from it." Principle four 

proclaims, "the stakeholders, i.e. the groups and individuals impacted by, and having an 

impact on development projects, must be part of any related activity" (all quotes, BECC 

1996; 27). 

Only Principle Four is supplemented with concrete requirements. The sponsors 

must build the community's human and institutional capacity. The project must conform 

to all local, regional, and national environmental, resource, and development laws - a 

rule also specified in the general criteria and Executive Agreement. The project must 

produce a "reasonable degree of natural resource conservation" and "have a positive 

impact on community development" (BECC 1996; 28). 

In sum, BECC earns mixed marks for the sustainable development criteria. The 

guidelines are so weak and imprecise that they are unlikely to altei" any project. Just 
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about any borderlands environmental infrastractural project could be justified under these 

vague guidelines. However, the mere inclusion of these rules represents a significant 

accomplishment for borderlands sustainability advocates. Importantly, the criteria force 

project sponsors and BECC staff to consider issues concerning sustainable development 

and sustainability. The criteria's, and possibly BECC's, strongest influence on 

borderlands environmental and socio-political systems stems from changes in attitude and 

behavior due to increased attention to sustainability. 

BECC published stronger and clearer rules for the optional high sustainability 

designation. Sponsors must complete specific and environmentally progressive 

requirements. The high sustainability recognition instructs the sponsors to "landscape the 

project site with nati ve species" (BECC 1996: 33) or "substitute the use of conventional 

energy with renewable sources" (BECC 1996: 35). These rules would serve as an 

appropriate model for strengthening the sustainable development requirements, if BECC 

revises the fundamental criteria. 

Despite some flaws, BECC's decision making rules governing project 

certification potentially can help the Commission foster borderlands sustainability. The 

decision making rules holistically govern nearly all aspects of project design. The 

performance is positive on border orientation with the criteria demonstrating an 

awareness of the border's unique context. Even though the rules for sustainable 

development and community participation are unlikely to exert much influence on project 

designs, their inclusion as fundamental criteria demonstrates a profound attitude shift. 

The sustainable development criteria also suggest the Commission is aware of the 
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importance of capacity building. Overall aspects of project certification criteria relevant 

to openness/participation, capacity building, and environmental quality could certainly be 

improved, but their inclusion in the mandatory criteria warrants a positive assessment. 

Technical Assistance 

BECC provides technical design assistance to communities seeking solutions to 

their environmental infrastructure needs. The type of projects that result from the 

technical assistance program strongly impacts the likelihood of sustainability in the U.S.

Mexico borderlands. Traditionally, developmental interests have advocated large-scale 

physical projects to address border environmental degradation. These projects often 

poorly suit the border context. Inappropriate infrastructure can deplete scare resources 

while doing little to improve the quality of life or environmental quality. BECC can 

emphasize smaller, sustainable projects that address social and environmental realities as 

well as engineering requirements. Ideally, technical assistance can become a laboratory 

for the development of innovative, but not necessarily highly technical, solutions to 

environmental degradation. 

Borderlands stakeholders may receive technical assistance for all phases of 

project development. Concept development supports preliminary planning and 

identification of alternatives. The first phases of project design occur during project 

development. Project development also facilitates community participation plans and 

environmental impact assessments. Final engineering assists with detailed project design 

development. Final design occurs after the project receives BECC certification. 
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Not all border stakeholders who request technical assistance receive it. Unlike the 

certification decisions, the Commission staff determines eligibility for technical 

assistance. The staff enjoys considerable discretion to approve or reject requests for 

concept development and project development assistance. The staff s judgment of 

project viability (e.g. prospects of eventual certification) largely allots technical 

assistance during these phases. Eligibility for final engineering and final design is more 

formalized. Final engineering assistance is available only to public entities that provide a 

resolution declaring community and financial support. The final design assistance 

eligibility includes BECC certification and commitment of construction funds. 

Much of the potential for innovation occurs during the concept development and 

project development when the focus is on the project's general outline. Final engineering 

and final design assistance is highly technical and focused on specific details of the 

project. Correspondingly, sustainability demands that technical assistance emphasize 

participatory and discourse community involvement during the early phases. Thus, the 

lack of structured guidelines specifying participation to determine technical assistance 

eligibility in these early phases decreases the potential for sustainability. 

BECC does not provide direct technical assistance to communities and 

organizations. The institution provides technical assistance grants that potential project 

sponsors use to hire a BECC-approved independent consulting firm. The staff selects -

pending board approval 10 consultants from each country to serve a minimum one year 

term The staff rates firms in terms of ability to provide services in a timely and cost 
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effective manner, U.S.-Mexico border experience, employee qualifications, capabilities 

and resources, and completion of BECC projects. 

This decision making process carries varied consequences. The rating system 

ensures that BECC selects competent consultants. In addition, firms that score well on 

these criteria likely share BECC's values, assuring a strong relationship between 

consultants and staff. This enables staff to shape the designs of projects receiving 

technical assistance. However, very little in the criteria suggests that the Commission 

pursues novel approaches to environmental infrastructure. Proposing alternative 

technologies may hurt the candidacy of potential consultants. The heavy influence of 

previous experience on borderlands, particularly BECC-sponsored, projects implies 

satisfaction with mainstream infrastructural designs. In general, these firms' technical 

assistance will offer well designed, but mainstream, infrastructural proposals. 

Although the decision making rules for the technical assistance do not encourage 

innovative project proposals as much as they could, these rules generally serve 

sustainability. The negative rating in tenns of openness and participation reflects the 

rules' inability to maximize innovation and the lack of specific requirements encouraging 

participation. Moreover, the process is fairly closed. BECC approval is limited to a few, 

likely mainstream and established, not new and innovative consulting firms. The 

decision making rules positively influence holistic policy efforts. Technical assistance is 

available for all types of infrastructure under BECC's purview and for all phases of 

project development. These rules show a strong border orientation. BECC favors 

consultants with borderlands experience. Appointing an equal number of U.S. and 
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Mexican consultants also promotes a border focus. By allowing communities to receive 

technical assistance to improve the infrastructure, the technical assistance program 

positively affects local capacity and environmental quality. 

Overall Assessment of BECC's Institutional Design 

BECC's institutional design and organization are a mixed bag. Some components 

of the institution are ideally suited to sustainability. Other features suggest that BECC 

merely gives inappropriate infrastructural projects the veneer of legitimacy. Vague 

criteria offer considerable room for obfuscation and enable certification of ill-advised 

projects. More flmdamentally, the institution's mission presents the Commission very 

few options to promote environmental quality and reinvigorate failing socio-political 

systems along the U.S.-Mexico border. The exclusive focus on environmental 

infrastructure inhibits creative and innovative policy. These flaws are significant -

potentially damning. However, their impact depends largely how enforcement of 

BECC's rules and the willingness of its officers to find policy solutions. 

In spite of these flaws, overall BECC's institutional design offers hope for 

sustainability. The Commission's organization demonstrates considerable ambition and 

innovation. Many features of this design - binationality, community participation 

criteria, and sustainable development rules - are revolutionary. These features signal a 

dramatic reappraisal of traditional approaches to environmental policy. At its best, the 

institutional design suggests that BECC acts strongly for sustainability. 

Although the institutional design is important for predicting successful 

development of borderlands sustainability, it is only one component of BECC as an 
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environmental policy. In addition, the Commission's policy design - agent, tools, and 

targets --- also affect the prospects for borderlands sustainability. Like the institutional 

design, the policy design must fit the context for sustainability in the U.S.-Mexico 

borderlands. Assessing these designs together generates a complete policy snapshot. 

BECC's Policy Design 

This section of the chapter analyzes and evaluates BECC's policy design 

elements. Combined with the institutional design evaluation, this analysis creates a 

comprehensive depiction of the Commission and its place in the borderlands context. 

Like the institutional design examination, this policy design analysis serves two main 

functions. First, the analysis provides an innovative description of BECC. Second, each 

element is evaluated in terms of its impact on the five key aspects of the sustainability. 

As stressed in chapter two, a policy design serves as a blueprint that outlines the 

internal logic of a public policy. Important design elements include the statute, agents, 

target populations, and tools, rules, and assumptions (Schneider and Ingram 1997, 

1990b). The extent that the individual elements and design's overall logic fit the policy 

context largely determines policy success. In practice, a variety of factors - social 

constructions, political power, the extent of understanding of the context, degree of 

resource scarcity, and quality of decision making process - influence the design, thus the 

congruence between the policy design and policy context. Effective policy analysis 

requires an examination of the goodness of fit between the policy and the context. Table 

4-2 (p. 138) presents an assessment policy design elements' and the overall design logic's 

affect on the criteria for sustainability in the U.S.-Mexico borderlands. 
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Statute 

The statute reveals a great deal about the policy design. These laws, treaties, 

executive orders, administrative judgments, and court rulings can spell out goals, uncover 

the level of commitment to solving social problems, and reveal distributions of political 

power. The Executive Agreement establishing BECC is no exception. This statute 

demonstrates the growing importance of the U.S.-Mexico border region and the 

increasing power of the U.S.-Mexico borderlands environmental community. In contrast 

to the era when borders were political backwaters and ignored buffer zones, the signing 

of the Executive Agreement represents a sea change. Once it appeared that squalid 

conditions along the U.S.-Mexico border might derail U.S. congressional and public 

support for NAFTA, the borderlands actors became prominent players and border 

interests received unprecedented attention. Furthermore, the fact that much of the 

discourse revolved around the region's environmental conditions underscores the 

borderlands environmental community's growing influence. 

The statute sets clear policy goals. The agreement affirms the importance of 

environmental quality. The principle goal associated with BECC is to "preserve, protect, 

and enhance the environment of the border region" (United States and Mexico 1993: 3). 

By calling for sustainable development, the statute heralds a new approach to borderlands 

development. The statute elaborates a broad conception of sustainable development as a 

means to improve present and future generations' well-being. Although well-being is not 

defined, it is not unrealistic to demand that sustainable development address socio-

poiitical and economic health as well as environmental quality. Given that poor 
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Table 4-2. Performance of BECC's Policy Design 
on Sustainability Criteria 

Holism Border 
Orientation 

Openness/ 
Participation 

Capacity 
Building 

Environmental 
Quality 

Statute +/- + - -1-
Agents - + + "T +/-

Target Populations _ + +/- +/- -

Policy Tools +/- + +/- + + 

Overall Logic - + +/- + +/-

Legend: + = positive performance on criterion; - = Negative performance on criterion; 
+/- = mixed performance on criterion; 0 = not applicable 

environmental conditions and haphazard, boom-and-bust development characterize much 

of the U.S.-Mexico borderlands, the statute declares ambitious and holistic policy goals. 

The statute also illuminates policy makere' assumptions regarding the causes of 

borderlands environmental degradation. The agreement stresses the need to stimulate 

investment for environmental infrastructure. The underlying assumption is that 

engineering and finance problems cause the region's declining environmental quality. 

Blame rests primarily on the private sector's lack of investment, rather than on poor 

governance. In the statute framer's eyes, infrastructural investment promotes 

sustainability. This naiTow diagnosis of the causes accounts for the limited range of 

policy alternatives afforded BECC 

The statute affects the five criteria for borderlands sustainability in mixed ways. 

Closer attention to the borderlands socio-political, economic, and environmental context 

defined in the previous chapter would produce a statute that emphasizes participation and 

finds hoHstic solutions regional problems. The statute remains mostly silent on 
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governance, generally, and participation, specifically. This omission is signiiScant, in 

part, bccause the region's environmental community's growing activism largely accounts 

for BECC's existence. The lack of a strong statement affirming the value of participation 

in the statute hinders sustainability. The statute exerts mixed affects on holism. The 

statute sets very holistic goals, assumes narrow and incomplete diagnosis of the causes of 

borderlands environmental degradation. The statute performs quite well on border 

orientation, capacity building, and environmental quality measures. Borderlands 

environment protection through building local and regional capacity serves as the 

statute's overriding purpose. I 

Policy Agents 

The Executive Agreement makes a policy design breakthrough by establishing 

new policy agents exclusively dedicated to borderlands environmental protection and 

sustainable development. In creating BECC and NADBank, policy makers implicitly 

reject the borderlands environmental policy regime as inappropriate. These decision 

makers recognize that neither U.S. and Mexican environmental policy legislation nor 

international agreements meet regional challenges. The agreement eschews the usual 

approach of forming new offices within existing agencies and, instead, admits the value 

of borderlands decision making and administration. 

Given the policy makers' support for new borderlands institutions, the design's 

policy agents exhibit two curious features. First, BECC's design does not form a 

proactive institution. Instead, the design renders the Commission largely dependent on 

project sponsors' policy preferences and priorities. Second, partitioning certification and 
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resource distribution between two commissions - BECC and NADBank - fosters 

bureaucratic tensions and administrative delays that imperil policy success. 

BECC's passivity is evident. The Commission relies on the projects brought to it 

for certi fication and the policy preferences of those seeking technical assistance. 

Contracting technical assistance responsibilities to independent consulting firms further 

limits BECC's ability to shape borderlands policy. In contrast, public participation, 

sustainable development, and high sustainability programs and mandate expansion efforts 

suggest that the Commission desires a proactive presence. 

Political conditions in first Clinton administration explain BECC's passivity. 

Reinventing government ideals captivated the administration, as evidenced in the Gore 

Report (National Performance Review, 1993), and political commentators (Osborne and 

Gaebler 1992). This movement sought to make government more entrepreneurial and 

move public functions to the private sector, thus reducing agency size and scope. BECC 

is, arguably, as strong and independent as this political environment could produce. 

The creation of BECC and N ADBank as separate, linked institutions is also a 

questionable design feature. Contrasting missions, professional orientations, and 

management styles may damage BECC's ability to generate favorable policy outcomes. 

NADBank aims its funds at environmental infrastructural projects. The Development 

Bank provides loans, not grants, to project sponsors. Depending upon financial viability, 

NADBank loans may cover up to 20 percent of project cost. NADBank also administers 

grant programs. Most notably, NADBank disperses EPA's Border Environmental 

Infrastructure Fund (BEIF). BECC certification is a necessary, but not sufficient, 
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condition, for receipt of NADBank monies. The Bank maintains additional requirements. 

BECC certification does not assure NADBank financing. 

The Executive Agreement presents BECC as the dominant partner. The 

agreement begins with BECC before addressing the financing facility. In addition, the 

statute declares, the Bank's purpose is to "provide financing for projects certified by 

[BECC], as appropriate, and at the request of the Commission, to otherwise assist the 

Commission" (United States and Mexico 1993: 15). 

In practice, design characteristics put BECC at a disadvantage. Without 

assurance of the funding, project sponsors may view the process, particularly BECC's 

rules, as overly bureaucratic. Because NADBank distributes the financial resources, 

constituents likely hold it in higher esteem. Also, the statute does not charge NADBank 

with environmental quality or sustainable development responsibilities. Sponsors could 

view BECC's environmental protection, public participation, and sustainable 

development criteria as too onerous, creating dissatisfaction. 

Despite some odd design features, the agents bode well for sustainability. The 

agents are weakest in terms of holism. Despite some efforts by BECC to become more 

proactive, the institutional division and BECC's passivity weaken holistic policy efforts. 

The agreement recognizes the uniqueness of the borderlands context in creating BECC. 

Thus, the policy agents facilitate border-oriented policy. Both institutions promote 

capacity building by encouraging border stakeholders to address their needs. BECC's 

bottom-up design prompts local actors to participate in order to meet their needs. The 

types of project proposals that BECC receives largely determine its influence on 
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environmental quality. These proposals, hence the policy agents, likely exert mixed 

impacts on environmental quality. 

Target Populations 

Target populations are central to policy outcomes. To reach its goals, policy must 

inspire the groups to, in some way, change their behavior. Despite targets' importance, 

decision makers often select them based on concerns other than policy context. 

Perception of groups' political power and social construction commonly influence target 

selection (Schneider and Ingram 1997, 1993). Fitting this tendency, BECC's policy 

design selects inappropriate targets for the context. 

BECC's policy design ignores targets closely connected with borderlands 

environmental degradation. The previous chapter demonstrates that many threats to the 

borderlands environment stem from urbanization and industrialization. Population and 

industrial growth in the region proceed at staggering rates. This growth results in the 

increased resource consumption, waste streams, and pollution. These forces combine to 

overpower the region's limited infrastructure, imperil human and ecological health, and 

reduce borderlanders' quality of life. The region's residents and industry, especially 

maquiladoras, represent potential targets most logically connected to sustainability. 

Policies that encourage lower consumption and waste reduction address the cause of 

borderlands environmental degradation. BECC's policy design fails to call on either 

border residents or industry to change their behavior. 

Instead of targets that address the problem's underlying causes, BECC's target 

populations treat the symptoms. The policy design defines project sponsors as the 
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proximate targets. BECC's design encourages organizations to change their investment 

patterns. In particular, the agreement induces investors, through technical assistance and 

financial support, to support environmental infrastructural projects. Although it does not 

specify potential sponsors, the design favors large-scale investors. Municipalities and 

industrial or residential developers likely possess resources to complete the certification 

process. Moreover, financially strapped, grassroots organizations may often find the 

maximum NADBank loan of 20 percent insufficient to complete their projects. 

This large-scale investor bias is troubling in two respects. First, large investors, 

for instance municipalities and developers, seldom pursue innovative, localized projects. 

These investors benefit from building and operating infrastructure. Additionally, 

economies of scale may require these projects to serve a large number of constituents. 

BECC can expect mostly massive, centralized infi-astructural projects for certification. 

Second, granting benefits to these targets reinforces societal divisions. Large investors 

are among the borderlands most powerful political actors. Providing the powerful with 

additional resources strengthens an inequitable status quo. 

The Executive Agreement creates a similarly advantaged secondary target 

population. A variety of business and technical interests - environmental and civil 

engineers, consulting firms, the construction industry, and financiers - benefit from 

BECC's exclusive focus on infrastructural development. Based on their technical 

expertise and entrepreneurship, these private sector organizations are generally seen as 

deserving. In addition, in many borderlands communities these organizations and 

individuals possess considerable political power. This political calculation distorts the 
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policy and impedes BECC from promoting sustainability. BECC's technical emphasis 

presents these experts with additional decision making authority. Sustainability demands 

that technical experts and business interests play a role in public policy. However, 

BECC's design must treat these players as equals in a participatory process, not grant 

them special status. 

The Commission's efforts somewhat improve the policy design's target 

populations. BECC's emphasis on participation activates the border region's 

environmental community, especially Mexican NGOs. The public paiticipation criteria, 

as well as travel grants to financially disadvantaged NGOs, give the environmental 

community incentives to participate in the certification process. Although the region's 

environmental community would participate regardless of BECC's acceptance, as target 

populations, the environmental NGOs and grassroots organization are legitimized in the 

policy design. As stressed in chapter one, by bringing environmentalist perspectives and 

local knowledge to BECC, inclusion of these groups serves sustainability. 

BECC's policy design performs poorly in terms of target selection. The design 

ignores potential targets most closely linked to the problem. Ironically, the statute 

specifies targets that may foster the type degenerative politics identified in the previous 

chapter, while the Commission selects ones that undermine these politics The proximate 

and secondary targets identified in the statute reinforce the status quo. Responding to this 

flawed design, BECC adds the borderlands environmental community as a secondary 

target. In spite of these efforts, the policy design's targets are, at best, satisfactory. 

BECC's target populations exert an unambiguous positive affect only on border 
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orientation. Legitimizing the borderlands environmental community's participation, the 

Commission brings the target's influence on openness/participation and capacity building 

to a mixed level. Failure to accept that borderlands residents and industry can change 

their behavior to promote sustainability hinders holism and environmental quality. 

Policy Tools 

Policy design theory posits that tools are means through which policy persuades, 

induces, or otherwise fosters the targets' behavioral change. BECC's policy design relies 

on three main tools to influence target behavior. BECC project certification, BECC 

technical assistance, and NADBank loans. The decision making section of institutional 

design discussion and policy agents section of policy design analysis presents many of 

these tools' details. Hence, this section focuses on the relationship between BECC's 

tools and its targets. Target populations receive resources in both the technical assistance 

and loan programs. In contrast, project certification requires the target to take action. 

Given the target populations and policy goals, the technical assistance and loan 

programs form appropriate tools. With regard to the primary target - project sponsors -

these tools almost exclusively build capacity.^** Borderlands sustainability requires well-

targeted capacity building tools. As the previous chapter describes, in the borderlands 

context, most potential sponsors lack, to some extent, financial and/or technical capacity. 

By providing the missing expertise or financing, BECC ensures that sponsors can design, 

build, and operate environmental infrastructure. When eligible for these resources, the 
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tools influence smaller communities and grassroots ability organizations to address 

infrastructure needs especially well. 

Technical assistance and loans also inspire, albeit indirectly, the secondaiy targets 

to change their behavior. When applied to the technical and business communities, 

especially wealthy developers, the programs become incentive tools. Designing, 

building, and operating infrastructural projects funnel resources to technical and business 

communities. Newly available monies give civil and environmental engineers, 

construction firms and their employees, and infrastructural operators reason to focus their 

attention on the U.S.-Mexico border region. 

Like BECC, designs commonly provide incentive tools to advantaged targets. 

Due to these groups' prestige, designs often over prescribe these inducements. Scarce 

resources reward constituents, rather than address core policy issues. BECC's policy that 

favors selecting specific consulting firms in awarding technical assistance contracts may 

reflect this tendency. 

The relationship of project sponsors to certification is somewhat equivocal. On 

the one hand, certification builds their capacity. Sponsors can use the criteria as a guide 

to marshal the project forward. On the other hand, certification presents an incentive for 

sponsors to present specific types of projects. Eventual NADBank resource eligibility 

provides a carrot for sponsors to design projects that meet specified standards. If project 

sponsors view the potential payoff as, at least, equal to the cost of fulfilling BECC's 

Wealthy outside investors who do not need additional resources arc an exception. For these targets, the 
loan and assistance programs bcconic incentive tools. 
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criteria, then this incentive can significantly influence project designs. These incentives 

require consistent application of well-designed criteria. Otherwise, certification becomes 

a giveaway to powerful interests. 

Generally, these tools positively influence the prospects for sustainability in the 

U.S.-Mexico borderlands. Although in some cases the relationship between targets and 

tools shows a potential for mismanagement, BECC's primary policy tools encourage 

policy targets to behave in ways that further the institution's mission - developing 

borderlands infrastructure. BECC's tools focus on the border and build local 

stakeholders' capacity to act sustainably. By promoting infrastructural development, 

these tools positively influence environmental quality. The tools' affect on holistic 

public policy and openness/participation less positively. With regard to holism, the tools 

show mixed influences. These tools serve multiple targets, but reflect only a narrow 

range of policy options. Likewise, these tools impact on openness and participation in 

mixed ways. Certification encourages a degree of activist participation. However, the 

design rarely mobilizes general public participation or interest. In the absence of 

learning, or even symbolic and hortatory, tools, the policy design asks nothing of most 

borderlanders. 

Overall Logic 

Combining individual policy elements provides a depiction of the policy design. 

This design can be assessed in terms of its fit with the policy context. Certain types of 

statutes, agents, targets, and tools work well in some contexts and fail in others. At its 
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strongest, BECC's policy design closely matches the borderlands context. The policy 

design also exhibits characteristics not terribly well suited to sustainability. 

BECC's policy design builds U.S.-Mexico borderlands communities' capacity. 

Every design component focuses attention on the border. The border emphasis results 

from the policy's genesis as a political tool in the U.S. domestic NAFTA ratification 

debate. Regardless of its origins, BECC represents a significant milestone for 

borderlands communities and activists. 

The design heavily emphasizes capacity building. Border communities, social 

networks, and activists do not lack visions for a sustainable fiiture. However, often these 

groups and communities lack the ability to transform their visions into reality. Extensive 

poverty and a dearth of other important policy resources characterize the region. The 

capacity building resources ennpower borderlands stakeholders to address their needs that 

may otherwise remain unmet. Capacity building policy maintains vast potential to foster 

radical changes. Successes become models for fiiture efforts. As communities realize 

their visions, new more ambitious dreams arise. 

Three other design features threaten sustainability. First, the design provides a 

narrow range of policy alternatives. Second, the heavy reliance on technical expertise 

can inhibit broad participation. Third, the emphasis on infrastructure, especially large 

projects, can feed the boom-and-bust development cycle. Although none of these traits 

doom the Commission to failure, each present issues that BECC must address. 

Sustainability requires policy that can comprehensively adapt to a variety of 

contexts. Relying on only a few targets and tools jeopardizes success. Policy makers' 
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definition of borderlands environmental degradation as an engineering and investment 

problem put BECC in a difficult situation. The Commission charged with sustainable 

development and environmental protection relies on just two main policy options. 

Infrastructure development and capacity building must be part of any program for 

borderlands sustainability. However, this narrow policy range prevents BECC from 

acting holistically and comprehensively. 

Conceptualizing borderlands environmental degradation as a function of failing 

infrastructure can also elevate technical experts above other stakeholders. These experts 

possess skills that must be brought into the process. However, professional experts may 

reflect norms and use language that discourages open and participatory debate. Due to 

BECC's heavy reliance on technical experts, the Commission risks putting grassroots 

stakeholders and other constituents that may not share the experts' values in a 

subordinate position. BECC's efforts to stimulate participation suggest that the 

Commission is working to avoid this potential problem. 

The preference for technical and engineering solutions to ecological and public 

health problems can inhibit conservation and environmentally benign industrial practices. 

By ignoring grassroots innovation and conservation, the infrastructure bias can spark 

boom-and-bust cycles. Emphasis on advanced technologies and massive projects can 

expend scare resources in a futile effort to overcome ecological limits. This myopic 

policy defers and exacerbates environmental, socio-political, and economic crises. 

Overall, BECC's policy design offers room for optimism that the Commission can 

catalyze sustainability along the U.S.-Mexico border. The design's lack of holism is the 
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prime concern. In contrast, BECC's design features strongly and positively promote a 

border orientation and build grassroots and community capacity. The design exhibits 

mixed for openness and participation, but the Commission's bottom-up structure and 

efforts to facilitation engagement may prove successful. Infrastructural development 

likely heralds a healthier borderlands environment, but the design's affects on 

environmental quality remain somewhat mixed. 

Conclusion 

This description and evaluation of the BECC's institutional and policy designs 

reveal several remarkable features. These analyses show a changing political context. 

Border concerns suddenly become relevant to the larger body politic. In addition, these 

designs integrate several new policy concerns. At the behest of the borderlands 

environmental community flexing its newly developed muscles, participation surfaced as 

a prime means to improve public policy. In addition, the binational networks of 

environmental activists succeeded in placing sustainability on the policy agenda. With 

these values inherent in the Commission, BECC represents a special opportunity to fulfill 

the promise of the region's ethic of place introduced in the opening chapter. 

The idea that environmental sustainability is impossible without social, political, 

and economic sustainability guides this analysis. Accordingly, the examination 

evaluations designs in terras of their influence on core policy factors for sustainability in 

the U.S.-Mexico borderlands. The tables assess characteristics of BECC's institutional 

and policy designs, respectively, in terms of their impact on criteria for borderlands 

sustainability. These criteria emerge through an analysis of the borderlands context for 
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sustainability presented in chapters two and three. The examination for sustainability 

reveals that environmental theorists commonly prescribe attention to ecology and 

incorporation of social and political values to reach this policy goal. Holism, a core value 

of component ecology, serves as a key criterion. Other criteria, including those 

concerned with social and political aspects of sustainability, arise for the discussion of the 

U.S.-Mexico borderlands socio-political, economic, and environmental contexts. These 

addition criteria include border orientation, openness and participation, capacity, and 

environmental quality. 

BECC's institutional design rates very highly on these key elements for 

borderlands sustainability (Table 4-1, p. 119). Although BECC's mission is narrow, its 

organization, binationality, certification criteria, and technical assistance are holistic. The 

Commission's organization performs mixed in terms of border orientation and 

openness/participation, high on holism. The certification criteria positively affect each of 

the sustainability indicators. Finally, the technical assistance rules rate poorly on 

openness and participation, but high on the other four measures. 

The policy design, in general, does not perform as well as the institutional design 

(Table 4-2, p. 138). The statute is mixed in terms of holism, positive on border 

orientation, capacity building, and environmental quality, and negative on openness and 

participation. The policy agents do little to promote holism and exert mixed affects on 

environmental quality, but positively impact border orientation, openness and 

participation, and capacity building. The selection of target populations forms a more 

negative pattern. The targets rate high only on border orientation, mixed on openness and 
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participation and capacity building and low on holism. The policy tools perfonn !)etter, 

scoring mixed on holism and openness/participation and high on the border orientation, 

capacity building, and environmental quality measures. 

Together, the institutional and policy designs promote a strong border orientation 

and emphasize capacity building. To a lesser extent, these designs foster borderlands 

sustainability by fostering participation and improving environmental quality. Most 

environmental theorists see holism as central to sustainability. The policy design's 

negative impact on holistic policy development represents a significant obstacle to 

sustainability. The institutional design exerts a more positive, though still mixed, affect 

on holism. 

These designs offer a solid, if not exceptional, starting point. Designs provide 

important clues about policy outcomes. The policy boundaries that designs create are not 

immutable. Nor are the designs themselves. The designs must be put into practice. 

Policy experience and changing values, priorities, and contexts influence the designs. 

Some early concerns drop from the agenda as consequences fail to materialize. Likewise, 

unexpected problems arise that demand attention. The next chapter addresses these 

policy issues. In particular, it examines ways that BECC carries out its policy design. 
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PROJECT CERTIFICATION: BECC ACTION TO MEET BORDER NEEDS 

Boom-and-bust development that defines much of the U.S.-Mexico borderlands 

creates numerous socio-political, economic, and environmental obstacles for 

communities to overcome. BECC offers the most promising policy avenues to combat 

environmental deterioration, economic hardship, and socio-political degeneration. The 

Commission's institutional and policy designs, despite significant flaws, make greater 

strides toward sustainability than other U.S.-Mexico borderlands environmental policies. 

The discussions of sustainability and the borderlands socio-political, economic, 

and environmental contexts identify several policy characteristics to promote 

sustainability. The extent that BECC's policy design conforms to these complex contexts 

largely determines success in achieving its mandated promise of sustainability. Policies 

must recognize that sustainability is as much a social, political, and economic problem as 

an environmental one. This requires policy that treats the borderlands as a coherent 

whole and comprehensively links related issues. In addition, policies that foster 

democratic decision making by creating tbrums that value participation and utilize local 

knowledge increase the likelihood of sustainability. To realize widespread and effective 

local participation, the Commission can build community capacity to address 

environmental deterioration. This capacity building is especially important in the U.S.

Mexico borderlands, a region that often sees progressive ideals undermined by poverty, 

lack of expertise, and degenerative politics. Finally, sustainability requires that BECC 

facilitate environmental quality by remedying environmental damage and preventing 

further degradation. 
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These broad policy prescriptions form the general evaluation criteria used in the 

previous chapter's analysis of BECC's institutional and policy designs. Although 

BECC's institutional and policy designs do not guarantee borderlands sustainability, the 

designs exhibit sufficient positive characteristics to leave room for cautious optimism that 

sustainability can replace boom-and-bust development. BECC's existence attests to 

political changes that grant increased importance to U.S.-Mexico border communities and 

the borderlands environment. In addition, specific elements of the institutional and 

policy designs suggest a break with boom-and-bust development. 

Taking the policy and institutional designs as a start, this chapter analyzes the 

extent that BECC meets its obligation to sustainability. It examines a key aspect of the 

Commission's role in borderlands environmental policy to assess the extent that BECC 

fulfills its charge. Specifically, the evaluation provides a detailed analysis of certified 

environmental infrastructural projects. Ability to certify projects and marshal resources 

for project completion are BECC's primary means for promoting sustainability. 

The evaluation of BECC's project certification and construction accomplishments 

is based on the criteria used in the previous chapter. These evaluative criteria arise from 

the contextual analysis in the chapters two and three. The criteria for sustainability in the 

U.S.-Mexico borderlands include holism, border orientation, openness./participation, 

capacity building, and environmental quality. A justification for these criteria and a more 

detailed discussion of their application is presented in chapter four. 

Failing and nonexistent environmental infrastructure create significant threats to 

sustainability in the U.S.-Mexico borderlands. Unabated growth, particularly in 
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Mexico's border municipos, over the past three decades exacerbated stresses placed on 

antiquated infrastructure. Likewise, several IJ.S border communities, especially Texas 

colonias, grew with little attention to environmental infrastructure. Additionally, as 

evidenced by overtapped and drought-drained reservoirs in the Rio Grande/Rio Bravo 

watershed, environmental changes require new approaches to environmental 

infrastructure. Remedying the region's environmental infrastructure remains a 

monumental task that demands large infusions of a wide range of resources. BECC's 

legacy for sustainability depends largely on its capacity to generate these resources and 

marshal projects through certification and construction. 

This chapter presents detailed analyses of BECC-certified environmental 

infrastructural projects to assess BECC's success at ensuring that borderlands 

communities possess adequate environmental infrastructure. As an examination of 

each individual project rests outside the scope of this research, the analysis presents the 

infrastructural projects according to their fimction; wastewater treatment, multifunctional 

combination, water supply, solid waste management, and various functions associated 

with BECC's expanded mandate. For each functional area, this section provides a 

detailed overview in the number, distribution, status, and characteristics of certified 

projects. The final segment of this section evaluates overall project certification based on 

the five attributes of sustainability in the U.S.-Mexico borderlands. Given its mandate to 

promote sustainable development, BECC certification implies that projects meet rigorous 

^ Certified project information compiled from various sources (see, especially, BECC and NADBaiik 2002 
and BECC 2002a). 
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socio-political, economic, and environmental demands. The investigation assesses the 

extent that BECC fulfills this promise. 

In September 1995, BECC certified the first two environment infrastructural 

projects: wastewater treatment plants in Brawley, California and Ensenada, Baja 

California Norte. Over seven yeare later, in December 2002, BECC reached the 

milestone of 70 certified projects with certification of a Gadsden, Arizona wastewater 

treatment project and street paving efforts in Cuidad Juarez, Chihuahua and Mexicali, 

Baja California Norte. Half of the certified projects focus exclusively on wastewater 

treatment. The next largest category - combination projects - accounts for about 20 

percent of certified projects. Just under 10 percent of the BECC-certified infrastructural 

projects focus exclusively on water supply and distribution. Slightly more than 10 

percent of the certifications focus on solid waste management. In the latter part of 2002, 

BECC certified a three expanded mandate projects. 

Wastewater Treatment Infrastructure 

Wastewater treatment infrastructure forms the largest single category of certified 

projects. Through the end of 2002, BECC granted certification to 35 wastewater 

treatment projects (Table 5-1, p. 157). Of these wastewater treatment facilities, project 

sponsors from the U.S. obtained 60 percent (21 projects) of the certified projects and 

Mexican sponsors received the remaining 40 percent. 

The total cost of these certified wastewater treatment infrastructural projects 

approaches three-quarter billion dollars ($747.12 million). Mexican sponsors plan to 

spend nearly $350 million and the U.S. projects total over $400 million. Although 
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Table 5-1. BECC Certified Wastewater Treatment Infrastructural Projects 

Location Date Status* Cost 
Certified (Millions US$) 

Brawley, CA 1995 Operational 24.9 
El Paso, TX 1995 Operational 11.68 
Ensenada, BC 1995 Inactive** 8.19 
El Paso, TX 1996 Operational 0 16 
Matamoros, TM 1996 Operational 1.1 
Somerton, AZ 1996 Being Redefined 2.72 
Cuidad Ju^ez, CH 1997 Operational 31.49 
Mexicali, BC 1997 Under Construction 57.36 
San Diego, CA 1997 Operational 99.59 
Tijuana, BC 1997 Inactive 0.18 
Tijuana, BC 1997 Under Construction / 27.43 

Partially Operational 
Alton, TX 1997 Operational 14.47 
Reynosa, TM 1998 Under Construction 83.4 
Berino, NM 1998 Inactive 1.9 
Heber, CA 1999 Operational 3.38 
Westmorland, CA 1999 Under Construction 4.41 
Ciudad Acuna, CO 2000 Under Construction 11.33 
Nogales, AZ 2000 Under Design 74.1 
Puerto Paloinas, CH 2000 Under Construction 5.18 
Patagonia, AZ 2000 Being Redefined 1.26 
Piedras Negras, CO 2000 Under Construction 56.82 
San Luis Rio Colorado, SN 2000 Under Construction 13.7 
Sanderson, TX 2000 Under Construction 3.64 
La Union, NM 2001 Under Design 7.23 
Ojinaga, CO 2001 Under Construction 4.95 
Raymondville, TX 2001 Under Design 7.45 
Salem/Ogez, NM 2001 Under Construction 3.0 
El S^abe, SN 2001 Under Construction 0.94 
Dona Ana, NM 2001 Under Construction 28.77 
Tijuana, BC 2001 Under Design 42.01 
Desert Shores, CA 2002 Under Design 2.01 
Gadsden, AZ 2002 5.12 
La Joya, TX 2002 Under Design 92.55 
San Pablo, NM 2002 Under Design 2.99 
Tomillo, TX 2002 Under Design 12.58 
* September 2002/ 
** BECC uses the word "inactive" to define projects that sponsor cease efforts to 
complete. 
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Mexico receives fewer projects, their average cost per project of $24.58 millioti is over 

25 percent higher than the average U.S. project cost of $19.19 million. 

The wastewater treatment project disparity carries implications for sustainability. 

Given that rapid and unmitigated growth in Mexico's borderlands communities since the 

late 1960s overwhelmed local infrastructure, it is somewhat alarming that Mexico has not 

obtained more project certifications. Although some projects sited North of the border 

treat wastewater from Mexico, Mexico's borderlands communities require infrastructure 

to reduce dependence on their U.S. neighbors. The contextual analysis in chapter three 

reveals that communities South of the border are most in need of environmental 

infrastructure. These communities demand greater attention from BECC. To break down 

inequalities that can promote degenerative politics and environmental degradation, 

sustainability requires BECC to find ways to certify projects from the poorest borderlands 

communities. 

Just as the North received a disproportionate number of certifications, the eastern 

third of the border region obtained considerably more certifications than the western two-

thirds. Texas borderlands communities host seven certified projects. These projects 

account for one-third of the U.S. projects and one-fifth of the total. Three of Mexico's 

four eastern border states - Chihuahua, Coahuila, and Tamaulipas - receive half of 

Mexico's 14 wastewater treatment project certifications.^® 

Several factors explain the eastern borderlands dominance in wastewater 

treatment project certification. First, aside from the far western edge of the border, more 
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and larger cities, towns, and colonias exist along the Texas-Mexico border than in the 

western and central segments. Correspondingly, the eastern portion of the borderlands 

needs more wastewater treatment programs. Second, Texas failed to mandate, until the 

mid-1990s, that subdivisions provide wastewater treatment infrastructure. As a result, 

many communities in Texas lack wastewater treatment. The apparent Texas bias reflects 

a new commitment to environmental infrastructure. 

The Commission's attention to wastewater treatment infrastructural certification 

does not translate into rapid construction and service to borderlands communities. By 

September 2002, only eight certified projects became fully operational. Of the nearly 80 

• 27 percent of the projects not fully operational, 13 projects were under construction. An 

additional eight projects remained in design and two more - Somerton and Patagonia -

faced redefinition. Sponsors in Berino, Ensenada, and Tijuana abandoned projects after 

certification. The Ensenada and Tijuana project sponsors built treatment facilities with 

different designs and the Dona Ana project incorporates Berino project design. 

The specific designs of BECC-certified wastewater treatment projects carry 

implications for sustainabilily. The borderlands context, marked by a relative dearth of 

financial and technical resources, requires projects that provide innovative solutions to 

wastewater treatment. Decentralized systems that do not demand extensive managerial 

oversight appear ideally suited to this region. In the resource-poor borderlands, projects 

serving multiple goals can promote sustainability through optimal resource use. Novel 

^ Only a solid waste managaiicnt project is certified from Nuevo Leon -- Mexico's fourth Eastan state. 
The Tijuana facility was partly operational as construction continued on other {biases of the project. 
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projects, such as artificial wetlands that treat wastewater and provide wildlife habitat with 

little day-to-day need for technical and managerial expertise, may meet these criteria. 

Although several certified projects remain in various phases of design, few of 35 

certified wastewater treatment infrastructural projects exhibit significant innovations to 

serve sustainability. The overwhelming majority of certified wastewater treatment 

projects employs technical solutions and centralized management. Both highly urbanized 

cities, such as San Diego and Mexicali, and small borderlands communities, such as 

Heber, California and El S^abe, Sonora, adopted centralized, high technology systems. 

The San Diego, Mexicali, Heber and El Sasabe projects represent typical rather than 

poor designs. These examples show that, for the most part, BECC certified wastewater 

treatment projects demonstrate little deviance from the highly technical and centralized 

projects that characterize the pre-BECC era. 

The smallest borderlands communities appear especially ill served by these 

centralized, high technology designs. Despite the investment in centralized technology to 

upgrade and expand Heber's deteriorated, outmoded, and undersized infrastructure, the 

projections indicate that the facility is adequate only through 2010. The El Sasabe 

project replaces the decentralized, low technology status quo with a centralized, high 

technology wastewater collection and treatment system. By promoting large, centralized 

treatment facilities, BECC places small borderlands communities in cycles that require 

ever-greater technological, managerial, and financial investments to serve their residents. 

Few projects contrast this design style. One example of innovative, local problem 

solving comes from the 1996, El Paso Interreligous Sponsoring Organization (EPISO) 
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sponsored project. EPISO provides at least 50 homes annually with on-site, decentralized 

wastewater treatment (often septic tanks). These individualized treatment facilities assist 

rural colonias not connected to El Paso's centralized system. The decentralized project 

requires little top-down management. Moreover, the project seeks innovative wastewater 

treatment solutions to wastewater treatment problems in the borderlands context by 

entering into partnerships with the University of Texas - El Paso's School of Engineering 

and Center for Environmental Resource Management. EPISO's appropriateness to the 

borderlands context and its innovation signal a model for sustainable wastewater 

treatment. However, few later BECC-certified projects measure up to this model."^ 

In sum, BECC's wastewater treatment project certification and construction 

program demonstrates only mixed success for sustainability. On the positive side, BECC 

certified 70 sorely needed infrastructural projects. This certification builds many 

borderlands communities' capacity to build necessary infrastructure. More discouraging, 

only a relative few certified projects provide service. To facilitate sustainability, the 

Commission must find ways to ensure that communities are able to construct the projects 

after certification. The uneven distribution of certified projects between the U.S. and 

Mexico also presents problems for sustainability. The communities most in need of 

support seem to have trouble receiving project certification. Finally, the projects that 

receive certification demonstrate little innovation. Although the Commission is 

somewhat beholden to project sponsors, very few of the projects depart from the 

At least two projects demonstrate innovation and awaraiess of the utility of artificial wetlands. The 
Puerto Palomas project includes a small artificial wetlands as an adjunct to the wastewater treatment and 
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dominant model of centralized, high technology, and heavily managed designs. BECC 

can improve the prospects for sustainability by implementing incentives to encourage 

innovative wastewater treatment infrastructural projects. 

Combination Infrastructure 

In addition to the projects that exclusively concern wastewater treatment, several 

certified projects combine wastewater treatment with water supply or solid waste 

management. Through the end of 2002, BECC certified 17 combination infrastructural 

projects (Table 5-2, p. 163). On first examination of these projects, two obvious trends 

arise. First, these projects nearly uniformly integrate wastewater treatment and water 

supply. Only the Region 5 Manantiales, Coahuila project combines solid waste 

management - paper and cardboard recycling - and wastewater treatment. Second, the 

vast majority of combination projects serve communities North of the border. Mexican 

communities received only about 18 percent - three projects - of the combination 

infrastructural project certifications." ' 

The two observations carry strong, but contradictory, implications for 

sustainability. On the one hand, efforts to combine wastewater treatment and water 

supply promote the values inherent in sustainability. On the other hand, the dearth of 

certified combination projects in Mexico threatens to increase transboundary inequality 

and, thus, undermine sustainability. 

the Someartcn project uses a natural, biological technology similar to wetlands. 
^ A Ihird characteristic of the combination projects is noteworthy, albeit less so.' Like the wastewater 
treatment, calification of combination projects shows a Texas bias. Texas sponsOTS received 65 pcrcent of 
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Table 5-2. BECC Certified Combination Infrastnictural Projects* 

Location Date Status** Cost 
Certified (Millions US$) 

Naco, SN 1995 Operational 2.07 
Douglas, AZ 1996 Operational 2.0 
Mercedes, TX 1996 Operational 11.16 
Donna, TX 1998 Operational 21.62 
El Paso, TX 1998 Under Construction 100.35 
Brawley, CA 1999 Under Construction 13.76 
Heber, CA 1999 In Bidding Process 4.54 
Roma, TX 1999 Under Construction 34.18 
Seven Communities, TX 1999 Under Design 8.82 
Laredo, TX 2000 Under Design 21.58 
Region 5 Manantiales, CO 2000 Under Construction 20.98 
Tecate, BC 2000 Under Construction 8.24 
Douglas, AZ 2001 Under Construction 8.47 
Eagle Pass, TX 2002 Under Design 105.34 
Fabens, TX 2002 Under Design 12.0 
San Benito, TX 2002 Under Design 32.44 
Santa Rosa, TX 2002 Under Design 9.58 
* All projects are combination wastewater treatment and water supply except Region 5 
Manantiales, which is a combination wastewater treatment and solid waste management. 
** September 2002 

As demonstrated in the discussion of common themes in sustainability, holistic 

and integrative problem solving rests at the heart of many concepts of sustainability. 

The predominance of projects that combine water supply and wastewater ti-eatment 

suggests that many project sponsors attempt to integrate the water management programs. 

This integration serves sustainability by creating holistic infrastnictural regimes. The 

holism of these combined projects contrasts with the narrow focus characteristic of the 

certified wastewater treatment projects. 

the U.S. certifications (10 of 14). For the reasons discussed in the wastewater treatment infrastnictural 
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The discrepancy in the number of certified projects sited in the U.S. versus those 

sited in Mexico poses considerable problems for sustainability. By certifying nearly five 

times more combination infrastructural projects in the U.S. than Mexico, BECC 

reinforces the prevailing inequalities discussed in the contextual analysis in chapter three. 

Although U.S. borderlands communities both lack environmental infrastructure and 

require strengthened capacity to solve their problems, Mexico's borderlands communities 

demonstrate greater capacity building and environmental infrastructure needs. Because 

sustainability demands attention to socio-political, economic, and environmental factors, 

the uneven certification pattern constrains sustainability in the borderlands. 

Unlike the wastewater treatment infrastructural projects, the size of combination 

projects provides no compensation for the unequal certification distribution. The 

estimated cost of certified combination infrastructure projects totals $417.3 million. Not 

surprisingly, given the distribution of certifications, U.S. communities' projects account 

for over 90 percent of the total. Northern project sponsors plan to spend $385.84 million. 

Two massive projects - El Paso and Eagle Pass ($100.35 million and $105.34 million, 

respectively) - account for a significant amount of the cost. These projects comprise 53 

percent of expenditures planned by U.S. sponsors and 49 percent of the total. Without 

consideration of Eagle Pass and El Paso, certified combination projects cost averages 

$14.1 million. The adjusted average cost for U.S. projects is a bit higher at $15.01 

million and Mexico's is somewhat lower at $10.43 million. 

project analysis this bias presents few problems for sustainability. 
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BECC's record ensuring the combination projects become operational mirrors the 

Commission's experience with projects devoted to wastewater treatment alone. Of the 17 

projects certified between 1995 and 2002, only four - 24 percent — reached operational 

status by September 2002. An additional six projects were under construction and a 

seventh project was nearing construction as Heber, California sought bids for contractors. 

The final six projects remained at various stages of design. 

The Commission's inability to marshal combination projects more successfully 

into operation after they receive certification raises problems for sustainability. Given 

the holism inherent in combination projects, BECC must find ways to ensure the projects 

quickly serve borderlands communities. The nature of combination infrastructural 

projects accounts, in part, for the poor record of these projects becoming operational. 

Combination infrastructure projects require significant capital facilities that take a long 

time to build. However, construction does not account for the entire lag between 

certification and operation. Lengthy post-certification design phases also significantly 

contribute to the lack of operational combination projects. Several projects remain in 

design for years after receiving certification. 

Overall the combination infrastructural projects exert mixed influences on 

borderlands sustainability. The inherent holism of combination infrastructure facilitates 

sustainability. In addition, attention to the needs of Texas communities suggests the 

Commission serves the U.S. borderlands areas most in need of infrastructure. In contrast, 

a lack of certified Mexican projects further impoverishes communities South of the 

border. If anything, sustainability demands that Mexican sponsors receive more 
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certifications than those from the U.S. To fulfill its promise for sustainability, BECC 

must find means to facilitate certification of more projects from Mexico. Likewise, the 

lack of progress advancing projects from certification to operation constrains movement 

toward sustainability. The Commission must resist certifying projects that lack nearly 

complete designs and devise incentives to spur certified projects' construction. 

Water Supply Infrastructure 

Creating stable, predictable, and efficient water supply to borderlands 

communities constitutes the second of BECC's three main infi^tructural foci. Given the 

lack of predictable water service in many borderlands communities, especially those in 

Mexico, this component of BECC forms a frindamental aspect of the Commission's 

efforts to promote sustainability. However, observation of the certified projects reveals a 

poor record of water supply infrastructural project certification. Through 2002, BECC 

certified six water supply and distribution infrastructural projects (Table 5-3, p. 167). 

More alarming for sustainability, only one Mexican project - the contentious Nogales, 

Sonora projects discussed in chapter two - received certification. When added to the 

projects that combine wastewater treatment and water supply, just three of 22 certified 

projects designed to provide predictable water supply serve Mexico's border population 

BECC's record of water supply certification inspires little confidence that 

the Commission can facilitate borderlands sustainability. Improving water supply is 

integral to BECC's mission in the arid borderlands. The dearth of certified water supply 

infrastructure, especially projects serving Mcxico, represents a significant obstacle to 

sustainability. Reliable access to potable water is fundamental to modem economies and 



Table 5-3. BECC Certified Water Supply Infrastructural Projects 

167 

Location Date Status* Cost 
Certified (Millions US$) 

Nogales, SN 1996 Under Construction 39.0 
El Paso, TX 1997 Operational 37.82 
Calexico, CA 1998 Under Construction 11.33 
Del Rio, TX 1998 Under Construction 44.63 
Somerton, AZ 2000 Under Construction 3.44 
Nogales, AZ 2002 Under Design 0.96 
* September 2002 

environmental health. BECC's inability to certify innovative water supply infrastructural 

projects condemns many borderlanders to poverty and environmental degradation. 

The estimated cost of certified water supply infrastructural projects totals $137.18 

million. The Nogales, Sonora project accounts for $39 million, the U.S. projects account 

for the remaining $98.18 million. The six projects cost an average of $22.86 million. 

The average cost for the five U.S. projects run somewhat less at $19.64 million. The 

estimated cost of the individual water supply projects shows a large divergence. The 

three largest projects - Del Rio, El Paso, and Nogales, Sonora - account for $121.45 

million or 89 percent of the total cost. These large projects average $40.48 million. In 

contrast, the three smallest projects - Calexico, Somerton, and Nogales, Arizona - total 

$15.73 million and average $5.24 million 

Just as few of the wastewater treatment and combination projects actually serve 

borderlands communities, only one water supply project - El Paso - reached operation by 

September 2002. Construction had begun on four of the five remaining projects. The 
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final projcct — construction of a new water well in Nogales, Arizona to substitute for one 

possibly contaminated with volatile organic compounds — remained under design. 

The abysmal record of operating projects hides some promises for sustainability 

Of the five projects not operating, construction began on four. Provided that construction 

on these projects proceeds without considerable delay, BECC's record of marshaling 

water supply projects into operation will dramatically improve. Accordingly, BECC's 

promises to borderlanders, implied through certification, may be on the verge of being 

fulfilled as the water supply infrastmctural projects become operational. 

A final aspect of the certified water supply infrastructure bears striking similarity 

to the wastewater treatment projects. For the most part, the water supply projects 

certified by BECC exhibit uninspiring designs. The Commission's certification decisions 

perpetuate projects characteristic of the pre- BECC era of centralized, high technology 

infrastructure with little concession to ecological limits. These projects demand 

considerable expertise and administrative and utilize top-down designs. In addition, 

aside from repairs to leaky distribution pipes, the projects employ virtually no 

conservation measures. BECC misses the rare opportunity to promote water supply 

projects that reduced demand to conserve resources. Resources for users to install water 

saving devices, for instance, provide for a decentralized means to increase availability 

through conservation. 

Overall, BECC's influence on sustainability by ensuring that U.S.-Mexico 

borderlands communities possess adequate water supply infrastructure appears minimal. 

The relatively rapid movement from certification to construction represents a positive 
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aspect of the certified water supply infrastiiicture. In contrast, the failure to certify a 

significant number of water supply projects, especially in Mexico's borderlands, 

threatens sustainability. In addition, the certified projects fail to demonstrate innovation 

necessary for sustainability. To more positively ser\'e sustainability, BECC must find 

ways to guarantee predictable and on-demand potable water to borderlands communities. 

Solid Waste Managemenat Infrastructure 

Solid waste management infrastructure constitutes BECC's third primary focus. 

Solid wastes management requires infrastructure for both waste transportation and waste 

disposal. Given land use and natural resource consumption issues, sustainable solid 

waste management policy also demands an emphasis on waste reduction through 

recycling and reuse. Although water-related issues are central to sustainability in the arid 

borderlands, capacity building to promote effective solid waste management also 

promotes sustainability. 

With nine projects receiving certification through 2002, BECC certified more 

solid waste management infrastructural projects than water supply projects and fewer 

than either wastewater treatment or combination infrastructui'al projects (Table 5-4, p. 

170). In contrast to the other types of infrastructure, Mexico's sponsors received a vastly 

greater share of solid waste management project certifications. Eight of the nine certified 

solid waste management projects - 89 percent - are sited in communities South of the 

border. Uvalde, Texas ranks as the lone U.S. certified solid waste management 

infrastructural project. 
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Table 5-4. BECC Certified Solid Waste Management Infrastructural Projects 

Location Date Status* Cost 
Certified (Millions US$) 

Agua Prieta, SN 1996 Operational 1.91 
Puerto Penasco, SN 1996 Operational 2.18 
Matamoros, TM 1998 Being Redefined 12.98 
Ciudad Juarez, CH 2001 Being Redefined 1.99 
China/General Bravo, NL 2001 Under Design 0.96 
San Luis Rio Colorado, SN 2001 Under Design 4.01 
Uvalde, TX 2001 Operational 3.92 
Ojinaga, CH 2002 Under Construction 1.77 
Tecate, BC 2002 Under Design 4.75 
* September 2002 

Due to the nature of the projects, the costs of certified solid waste management 

infrastructural projects form considerably lower figures than those related to water. Even 

the most technical solid waste management projects, with state-of-the-art landfills and 

trucks, are significantly smaller in scope than the centralized water supply and 

wastewater treatment infrastructure. Given the cross-border certification disparity, 

Mexico's projects account for nearly all certified solid waste management infrastructural 

costs. Mexico's projects tally $30.55 million and account for 90 percent of the $33.97 

million total. The U.S project, at $3.42 rmllion, represents a typical certified solid waste 

management infrastructural project - above the $2.18 million median, but below the 

$3.97 million average. A single project skews even this relatively low average figure. 

Only the Matamoros, Tamauhpas project, at $12.98 million exceeds $5 million, while 

four projects fall below $2 million. Without the Matamoros project, the average cost 

drops to $2.62 million. 
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The prominence afforded Mexican sponsors in solid waste management 

certification decisions offers room for enthusiasm regarding sustainability's prospects. 

By certifying more projects in Mexico, Commission provides assistance to borderlands 

communities with the least capacity. BECC certification of solid waste management 

infrastructural projects assists these communities by providing resources for projects they 

likely could not otherwise obtain. In addition, granting certification to sponsors in these 

communities empowers them to take further action to meet local needs. 

Despite the encouraging sign of certifying several Mexican projects in Mexico, 

the North-South certification disparity remains far too large. Although a certification 

advantage in Mexico's direction serves sustainability, the eight to one disproportion 

creates extreme inequalities. Facilitating sustainability in the interdependent borderlands 

requires that BECC find means to guarantee relatively equal certification patterns. 

In conq)arison to the other types of projects, BECC-sponsored waste management 

infrastructure appears move into operation relatively quickly. By September 2002, three 

of the nine certified solid waste management infrastructural projects - 33 percent -

served their communities. Of the remaining six projects, however, only the Ojinaga, 

Chihuahua facility reached the construction phase. Three projects, each certified in 2001 

or 2002, remained in post-certification design. Two of the nine projects face redefinition 

and an uncertain fate. 

In contrast to the water supply infrastructure, BECC's record of marshaling solid 

waste management projects into operation may actually be weaker than it appeal's. First, 

the waste management infrastructure requires relatively short construction periods. 
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Second, only one of the solid waste management projects not operating broke ground for 

construction. Third, the projects undergoing definition appear a considerable distance 

from serving borderlands communities. These projects may indefinitely rest in limbo. 

Thus, the short-term record of BECC-certified solid waste management p-qjects reaching 

operation shows reason for optimism, but with most incomplete projects remaining in 

design or undergoing redefinition. The long-term outlook appears much dimmer. 

In a pattern reminiscent of the other types of projects, the character of BECC-

certified solid waste management infrastructural projects exhibits little innovation and 

minimal consideration of resource use. Most of the certified solid waste management 

projects involve landfills with finite life spans. For instance, the San Luis Rio Colorado, 

Sonora and Tecate, Baja California projects have service periods of only 10 and 13 years, 

respectively. Moreover, neither of these solid waste management projects incorporates 

solid waste reduction through recycling or reuse. Only two of the nine projects consider 

recycling in their plans. The Uvalde, Texas solid waste management project includes a 

centralized, drop-off, as opposed to pick-up, recycling. The innovative Cuidad Ju^ez tire 

recycling facility faces redefinition and may never come into existence. 

In sum, BECC's performance certifying and ensuring construction of solid waste 

management infrastructure demonstrates mixed influences on sustainability. BECC 

makes important strides toward sustainability by certifying several solid waste 

management infrastructural projects from Mexico. In addition, the relatively high rate of 

solid waste infrastructure in operation similarly bodes well for sustainability. In contrast, 

the lopsided North-South certification distribution remains far too unequal for 
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sustainability. Likewise, it seems unlikely that the relatively rapid rate of solid waste 

management projects reaching operation will continue. Finally, the lack of innovative 

projects that promote recycling and reuse indicates that the Commission does not demand 

the highest environmental standards in certified projects. 

Expanded Mandate Infrastructure 

Chapter four explains BECC's efforts to expand its mandate beyond wastewater 

treatment, water supply, and solid waste management. In December 2000. BECC's 

Board of Directors voted to expand its mandate into other areas, including water 

conservation and air quality, and solicited pilot projects. In late 2002, the expansion 

efforts bore fruit as BECC certified three expanded mandate infrastructmal projects. 

First, in October, using expedited procedures for emergency projects, the Commission 

certified the Delicias (Chihuahua) Irrigation District water conservation project. Second, 

in December, BECC certified street paving projects to improve air quality in Agua Prieta, 

Sonora and Ciudad Juarez. Three certified projects form too small of a pool to 

generalize, but a brief discussion of the projects provides insight into possible trends. 

Potential reduction of tension in the Rio Grande/Rio Bravo watershed forms the 

Delicias project's main contribution to sustainability. Chapter three discusses the conflict 

between US. and Mexican water users over in the watershed. For a variety of reasons, 

especially prolonged drought, Mexico failed to provide the U.S. with the amount of water 

mandated by the Treaty of 1944. Ostensibly focused water conservation measures in the 

Rio Conchos Basin, in a broader sense the project comprises part of the proposed 

resolution of the Rio Grande/Rio Bravo water allocation and delivery disputes. A key 
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part of the negotiated settlement between the U.S. and Mexico includes resources for 

improvements, such as reservoir maintenance and water distribution upgrades, to three 

irrigation districts in the Rio Conchos Basin. The Delicias Irrigation District represents 

one of the Rio Conchos Basin districts impacted by the settlement. The $143.6 million 

project, which remains in design, represents by far the most expensive certified project 

certified by the Commission.^'^ 

In spite of the potential resource outlay that accompanies BECC certification, the 

Commission exeited very little influence on Delicias' design. Although the final design 

remains unfinished, the IBWC and CILA negotiated the water conservation project's 

general contours. BECC's certification, which proceeded under a sti-eandined emergency 

protocol, appeared a foregone conclusion to legitimize and provide iunds for the project 

aimed at persuading Mexico to Mfill its treaty-specified water transfer obligations. 

Substantively, the irrigation district inprovements promote efficient water storage and 

transport in the Rio Conchos Basin. The project allocates a small portion of its resources 

for land grading, water metering, and unspecified low pressure irrigation systems, thus it 

may begin to reduce the amount of water that Rio Conchos Basin farmers use. Overall, 

however, the project does little to alter the underlying problems associated with a rigid 

treaty, changing weather patterns, and unsustainable agricultural and in igation practices 

throughout the lower Rio Grande/Rio Bravo Valley. 

Resembling the design characteristics of other types of projects, the air quality 

infrastmctural projects only scratch the surface of possible measures to improve 

The Delicias project surpasses the Eagle Pass combination project by over S3 8 million. 



175 

borderlands air quality. Due to reduction of the particulate matter associated with driving 

on dirt roads, street paving projects improve many borderlands cities' air quality. The 

contextual analysis in chapter three reveals that in many borderlands cities vehicle and 

industrial emissions, not particulate matter, constitute the most significant air pollution 

threats. By not incorporating minimal attention to emissions, such as adding resources 

for public transportation by purchasing buses and vans with clean-buming, fuel-efficient 

engines, the street paving projects only marginally address air quality and may actually 

exacerbate vehicle emissions by encouraging automobile use. 

Although too few certified expanded mandate projects exist to draw firm 

conclusions, these projects underscore tensions evident throughout the project 

certification and construction discussion. On the one hand, BECC appears as a strong 

advocate for sustainability by successfully expanding its mandate to address a wide range 

of environmental issues. On the other hand, the certified expanded mandate projects tail 

to inspire confidence that certified projects reflect the socio-political, economic, and 

environmental ideals of sustainability. 

Assessment of Certified Infrastructure 

Improving borderlands communities capacity to build and operate environmental 

infrastructure ranks at the top of BECCs mandate. This mandate fits the borderlands 

context as rapid immigration since the late 1960s overwhelmed the region's antiquated 

and insufficient infrastructure. Despite the importance of environmental infrastructural 

projects to borderlands sustainability, the Commission's performance ensuring 

appropriate projects are certified and built remains, at best, mixed (Table 5-5, p. 176). 
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Table 5-5. Performance of BECC's Project Certification 
and Construction on Sustainability Criteria 

Holism Border 
Orientation 

Openness/ 
Participation 

Capacity 
Building 

Environmental 
Quality 

Project Certification 
and Construction + +/-

Legend: + = positive performance on criterion; - = Negative performance on criterion; 
+/- = mixed performance on criterion 

On the five borderlands sustainability criteria, BECC's performance on environmental 

infrastructure project certification receives an entirely positive rating only for border 

orientation. Project certification and construction show mixed results on capacity 

building and negative on holism, openness/participation, and environmental quality. 

In some important respects, BECC's performance certifying environmental 

infrastructural projects deserves a glowing review. By the end of2002, the Commission 

certified 70 inlrastracture projects. BECC averaged nearly ten certifications per year 

from 1995, when the certification began. These projects address core borderlands issues 

of water quality and supply as well as peripheral issues, such as solid waste management 

and air quality. If all of the projects are completed, estimates of the total ftinding allotted 

for borderlands environmental infrastructure total slightly less than $1.5 billion. 

However, these resources represent only a drop in the bucket of what border communities 

need. While estimates vary wildly, borderlands communities need at least $3.1 billion 

immediately and an additional $9.2 billion by 2020 (U.S. GAO 1999, U.S GAO 2000, 

Border Trade Alliance 2002), 
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Given many borderlands communities dire needs for environmental infrastructure 

and their lack of resources, certification of these projects represents a significant 

accomplishment. The improved quality of life associated with adequate environmental 

infrastructure comprises a fiindamental component of sustainability. Through project 

certification, 51 borderlands communities are poised to receive modem infrastructure. 

This performance accounts for the positive border orientation rating. In addition, 

BECC's success moving projects through the certification process provides the positive 

component of mixed rating for capacity building. 

When project certification and construction are seen through another lens, the 

view is less rosy. The unequal North-South distribution of projects, slow progress from 

certification to operation, and a lack of innovation and considei'ation of conservation in 

most individual project designs indicate that the BECC falls short in its capacity to 

promote sustainability. The locations and types of certified projects demonstrate an 

inability to forge a new way of thinking in borderlands communities. The project 

certification program must make several steps forward to strongly promote sustainability. 

The certified projects' northem bias forms one of the most troublesome aspects of 

BECC's certification record. Overall, the 41 projects from U.S. sponsors account for 59 

percent of the certifications. When the peripheral solid waste management and expanded 

mandate that fall heavily to Mexico are not considered, the U.S. bias jumps to 67 percent. 

Although communities from both sides of the border desperately need BECC assistance, 

the contextual analysis in chapter three reveals that Mexico's border communities' needs 

outstrip those from the U.S. Accordingly, this certification pattern reinforces inequalities 
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that can inhibit cooperation and promote environmental degradation. In addition, the 

skewed distribution points to a general narrowness - looking at each project in isolation •-

as opposed to comprehensiveness - examining cumulative needs - that permeates the 

certification decisions. 

The paucity of BECC-certified projects actually operating in borderlands 

communities forms a second significant weakness of project certification record. The 

pace of projects reaching operation negatively affects BECC's ability to promote 

borderlands sustainability. Unless these projects actually provide service to borderlands 

communities, certification means very little. Indeed, if borderlands stakeholders fail to 

see connections between project certification and improved services and environmental 

conditions, BECC's ability to lead a path to sustainability may erode. In addition, 

frustration of borderlanders in the face of BECC's inability to marshal projects from 

certification into operation can easily degrade into alienation. 

Through September 2002, over 75 percent of the certified projects either remained 

in construction and design, faced redefinition, or became inactive. Just 16 of the 70 

projects provided service to borderlands stakeholders. Further compounding the 

distribution bias, only 5 projects in Mexico are ftilly operational. This trend reconfirms 

the U.S. General Accounting Office's conclusions regarding borderlands infrastructural 

needs (U.S. GAO 2000). The report hails BECC's progress, but asserts that the region's 

needs still outweigh the Commission's actions. The negative aspect of the mixed 

capacity building score results from the inability to marshal projects into operation. 

Successful demonstration that BECC builds borderlands communities' capacity requires 
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results in the form of operational projects. Similarly, with so few projects in operation, 

project certification cannot exert a positive influence on the region's environmental 

quality. Thus, the environmental quality score suffers from a lack of operational projects. 

At times, BECC shows that it can promote sustainability through holistic 

environmental infrastructure. For instance, the large number of certified combination 

infrastructure projects suggests that BECC can effectively encourage sponsors to engage 

in holistic water management programs. The BECC's successful mandate expansion also 

implies that the Commission strives to promote a comprehensive approach to the region's 

environmental quality. 

Despite these flashes of holism, a lack of innovative projects forms the third main 

observed weakness in the BECC-certified environmental infrastructural projects. The 

individual project designs generally address borderlands environmental issues in narrow 

ways. Projects seldom integrate multiple benefits into single projects and rarely go 

beyond minimal standards to provide high levels of environmental quality. In addition, 

the projects often demonstrate designs similar to pre-BECC infrastructure. Projects 

demand considerable managerial and technical resources and, in the rapidly growing 

borderlands, become obsolete within a relatively short time frame. These characteristics 

put extra pressure on financially and expertise strapped borderlands communities. 

The analysis of BECC's certification efforts demonstrates that design flaws 

hamper borderlands sustainability. For instance, the selection of narrow and privileged 

target populations favors environmental engineers and utility department perspectives, 

thus inhibiting infrastructural innovation. The project designs, in part, reflect the 
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Commission's dependence on project sponsors. This design flaw subjects BECC to the 

biases of potential sponsors. Central water districts and environmental engineering and 

construction industries, which often serve as sponsors, reinforce the dominant model of 

environmental infrastract-ure. The projects frequently appear to benefit these 

constituencies more than the region's communities. Although the benefits to these 

targets may be repaid with political support for BECC, borderlands sustainability 

becomes an increasingly distant possibility. 

These project designs also result from BECC's inability to forcefully challenge 

the existing model. To increase the level of iimovation and environmental benefits of 

projects, BECC can utilize a carrot and stick approach. First, the Commission can offer 

additional incentives to sponsors that submit holistic and environmentally thoughtful 

project designs. Second, BECC may withhold certification from projects that fail to meet 

more rigorous standards. In addition, obtaining projects from a wider range of sponsors, 

such as borderlands nongovernmental organization, can both increase the level of 

participation and lead to infrastructure that innovatively meet long range needs. The 

negative scores for holism, environmental quality, and participation reflect BECC's 

inability to certify more holistic and environmentally beneficial projects. 

The next chapter of this project continues to examine how BECC put it's 

institutional and policy designs into action. Although project certification forms a central 

element in BECC's mission, the institutional and policy designs prescribe additional 

goals and relationships to promote sustainability. The next chapter evaluates the four 

additional program areas - community participation, sustainable development, technical 



assistance, and relations with NADBank - that affect the Commission's capacity to foster 

sustainability in the U.S.-Mexico borderlands. 
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PARTICIPATION, SUSTAINABLE DEVELOPMENT, TECHNICAL ASSISTANCE, 

AND RELATIONS WITH NADBANK: BECC ACTION FOR COMMUNITY 

EMPOWERMENT 

BECC represents the best hope for U.S.-Mexico borderlands communities coming 

to grips with and remedying the socio-political, economic, and environmental conditions 

associated with boom-and-bust development. The Commission's institutional and policy 

designs define an institution that assists grassroots communities in two main ways. First, 

BECC certifies effective and appropriate borderlands environmental infrastructural 

projects. Certification not only suggests that projects fulfill rigorous requirements, but 

also forms a key eligibility criterion for NADBank funding. The previous chapter 

investigated the certification program, finding inconsistent service to borderlands 

sustainability. Second, BECC maintains several program areas — public participation, 

sustainable development, technical assistance, and relations with NADBank - for 

empowering borderlands communities. This chapter's analysis describes these programs 

and assesses the extent they facilitate U.S.-Mexico borderlands sustainability. 

Like the analysis of project certification, the investigation in chapter takes 

BECC's policy and insistitutional designs as a start. BECC's designs prescribe each of 

these programs to further sustainability through community empowerment. However, as 

chapter four's discussion of the institutional and policy designs argues and the analysis of 

the certification program in chapter five illustrates, the designs present BECC with the 

potential - not guarantees to become a powerful force for borderlands sustainability. 

Just as successful project certification for sustainability requires BECC to capitalize on 
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design strengths and overcome design errors, BECC must maximize the designs' high 

points and their minimize their low points in these program areas to foster sustainability. 

The analyses of BECCs public participation, sustainable development, technical 

assistance programs and its relations with NADBank use the same criteria employed to 

evaluate the institutional and policy designs and the project certification program. The 

evaluative scheme — based on the finding of the contextual examination in chapters two 

and three - represents core ideals of sustainability for the U.S.-Mexico borderlands. The 

criteria used to evaluate the four program's service to sustainability include holism, 

border orientation, openness and participation, capacity building and environmental 

quality. 

The first two sections of the chapter examine the degree that BECC improves 

public participation and sustainable development, respectively, in the U S.-Mexico 

borderlands. Although community participation and sustainable development are 

individual project certification criteria, they warrant independent discussion for two main 

reasons. First, public participation and sustainable development form core aspects of 

sustainability. Second, BECC devotes a great deal of effort to participation and 

sustainable development beyond project certification. 

The subsequent sections analyze BECC's technical assistance and relations with 

NADBank, respectively. While not as visible as project certification, technical assistance 

forms BECC's main policy tool to facilitate sustainability. In a large measure the 

Commission's relations with its development bank structure the character of the 

borderlands environmental infrastructure. Sustainability demands that BECC control 
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the lending agency to ensure that resources are devoted to socio-politically, 

economically, and environmentally progressive causes. 

Public Participation 

Exceptional environmental infrastructure and sustainability both require extensive 

and authentic participation. Involvement of individuals and groups in decisions affecting 

their communities, as opposed to top-down imposition of decisions from elites, breaks 

down degenerative politics. Initial, tentative involvement becomes transformed into 

active participation as people become accustomed to exercising their voices in policy 

arenas. This participation creates environmental policy that accurately reflects local 

needs and resources. Grassroots involvement that taps indigenous knowledge promotes 

infrastructure that fits local contexts and facilitates borderlands sustainability. 

In BECC's context, superior environmental infrastructure requires participation 

throughout design, certification, and construction. Toward the ends of de veloping a 

participatory ethos in the U.S.-Mexico borderlands, BECC's project certification criteria 

require project sponsors to dialogue with communities impacted by proposed 

infrastructure. In addition, BECC engages other programs to promote community 

involvement. This section of the chapter evaluates the extent that public participation 

associated with project certification empowers borderlands residents to take an active role 

in shaping environmental infrastructural projects that affect their communities. At issue 

is whether the public participation criteria are embraced in a meaningful fashion or, 

instead, as outreach programs conducted in a procedural manner. The former offers 

significant channels for stakeholder influence and the later resembles public relations 
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can^aigBs geared to generating support for projects conceived and designed in closed 

settings. 

Certification documentation submitted to BECC requires project sponsors to 

outline their community participation efforts. The contents of these outlines vary 

considerably, but the vast majority of community participation prograrrei seldom take 

steps beyond the minimum prescribed in the criteria: develop a community participation 

plan, form a steering committee, hold two public meetings. A relative lack of emphasis 

on community participation is further evident as sponsors tend to develop steering 

committees late and hold meetings late in the infrastructural design process. The lack of 

community participation steering committees and few public meetings in the early phases 

of project development implies that project sponsors do not recognize the value of local 

expertise. BECC's certification of these projects suggests that the Commission is 

primarily concerned with procedural, not substantive, criteria fulfillment. 

Community engagement efforts associated with the Ciudad Ju^ez street paving 

project illustrate the general trends of the projects certified after codification of the 

community participation rules in late 1996."^' The character of the project's public 

participation is not unusual or especially egregious. It is the norm. The certification 

documentation submitted by the sponsors reveals a brief community participation 

program initiated just prior to final submission of material to the Commission. The 

Ciudad Ju^ez community program began in August 2002. A month later, on September 

The sponsors' community participation efforts prior to these rules wctc more uneven. Some sponsors 
engaged a great deal of outrcach while other sponsors made little effort to communicate with stakeholders. 
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9, the project sponsors finalized the steering committee aid community participation 

plan. Although project sponsors do not include the precise composition of the steering 

committee, the supporting documentation states that members of the committee represent 

a range of community interests. The steering committee held public meetings on October 

10 and 31 attended by 230 and 200 persons, respectively. The first meeting focused 

mainly on technical aspects of the plan and the second emphasized the rate structure. To 

measure public satisfaction with the proposal, both meetings concluded with a survey of 

participants. 

Clearly, boosting public support for the project and fulfilling minimal BECC 

community participation requirements form the main purposes of the Cuidad Ju^ez 

public outreach program. The two public meetings occurred days before the project 

sponsors submitted the final proposal to BECC. The short time frame prevents 

stakeholders from exerting influence on the details of the proposal. Importantly, even 

when sponsors hold more than two public meetings, the scheduling almost invariably 

occurs toward the end of infrastructural design.'^ By legitimizing this type of community 

participation process, the Commission demands procedural, not substantive, adherence to 

criteria. Much of participation's potential to foster sustainability remains unmet. 

Experience with community participation plans further illustrates BECC's pro 

forma attitude toward public participation. The Commission's design requires BECC-

staff approval of the plan prior to implementation by project sponsors. The quick 
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approval of these plans suggests than the staff generally legitimizes these plans with little 

formal analysis, investigation, or evaluation. Detailed information on community 

participation plan submission and approval is available for 13 of 15 projects certified in 

2002. The staff took longer than two business days to approve the plan only three times. 

The Ojinaga plan was approved in about three weeks and the Tecate and San Benito 

plans received approval in six and three days, respectively. Plans for two irojects -

Ciudad Juarez and San Benito - received approval the same day they were submitted. 

The staff approved five community participation plans the day after submission and three 

plans two days later. The short time between submission and approval suggests that the 

staff assumes, without investigation, that plans adhere to local contexts. 

The Commission's pcrfunctory approach to public participation poses three main 

problems for sustainability. First, stakeholders receive fewer channels for participation 

and, hence, borderlands communities receive weaker environmental infrastructure than 

could result with stronger, substantive approaches. Second, opposition to aspects of 

projects are missed or ignored until the project nears certification. Third, this approach 

fails to nurture participation in the borderlands. Without active cultivation of 

participation, stakeholders, decision makers, and sponsors fail to learn the value of policy 

involvement. 

By requiring only minimum procedures with little regard for the content of 

community participation efforts, the promise of sustainability through authentic 

The La Joya sponsors, for instance, held four meetings before seeking final certification. The first three 
occurred about four and five month before submitting final certification papers. The fourth was scheduled 
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stakeholder involvement in all phases of infrastructure development seldom becomes 

reality. In the absence of extensive and authentic public participation, project sponsors 

often lack the indigenous knowledge essential to superior environmental policy. The 

procedural approach prevents sponsors from gaining new insights into local needs, 

capabilities, and values that allow projects to closely conform to local context. Instead, 

without this genuine grassroots involvement projects become generic. 

In addition to promoting projects that fall short of the ideal, the pro forma 

approach to public participation, at times, prevents recognition of public opposition to 

proposed projects. For instance, the FINS A project discussed in chapter two generated 

considerable hostility from colonias residents that realized their needs would not be 

addressed by the project. More recently, in 2002 a coalition of communities filed a 

petition to BECC against the La Joya wastewater project days after the project received 

certification (BECC 2002b). Local stakeholders opposed key aspects of the project 

design, including location, and allege the sponsors failed to fulfill the public notice and 

participation criteria. Thorough and continuous involvement of stakeholders would 

likely prevent the type of opposition evident in the FINSA and La Joya projects. 

Effective participation, at the very least, should identify concerns early in the process 

when sponsors can mitigate the problems. 

More favorable to sustainability, even pro forma participation on environmental 

infrastructure projects likely exerts a positive political cultural influence in the U.S.

Mexico borderlands. The degenerative politics characterized by centralized, top-down 

after the sponsors submitted the documents. 
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decision making historically prevalent throughout the region offered stakeholders little 

opportunity for genuine policy influence. Although residents on both sides of the border 

lack forums for effective public participation, Mexico's borderlanders possess especially 

few avenues for policy influence due to a political culture that, until the middle 1990s, 

fostered centralized administration and single-party dominance (Mumme 1986, 1987). 

BECC's demands that project sponsors discuss environmental infrastnictural 

projects in public meeting and the opportunity to participate at BECC meetings 

institutionalize participation in the borderlands. This institutionalization can create a new 

political culture. In the new context, stakeholders view participation as a fondamental 

right and decision makei*s understand that local involvement improves public policy. 

Participatory forums that oifer local communities policy influence become the accepted 

noim, rather than contested issues. Spalding (1996) argues this participatory ethos 

arising from BECC's emphasis on community involvement constitutes the Commission's 

most enduring legacy. Some evidence suggests an emergent, participatory political 

culture in the borderlands. Nauman (2003) identifies accomplishments, along with some 

setbacks, for public participation based on right-to-know policy in Mexico. More 

specific to the borderlands, Saldana (2003) hypothesizes that BECC's transparency and 

participation requirements generate "ripple effect" that spurs demands for public 

participation arenas on non-BECC environmental issues. 

In sum, BECC implements the community participation rules in an overly 

procedural manner. This approach constrains sustainability by enabling project sponsors 

to follow the letter of the criteria without offering stakeholders avenues for authentic 
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participation and genuine influence. The approach stimts progress toward sustainability 

as the potential of public participation to shape U.S.-Mexico borderlands environmental 

infrastructure remains, for the most part, unrealized. In the worst cases, project sponsors 

miss or ignore public concerns and, therefore, engender opposition to certified or 

proposed projects. Despite the Commissioii's pro forma attitude that works to constrain 

stakeholder policy influence, BECC's community participation rules help reshape the 

political culture in the U.S.-Mexico borderlands. This new political culture promotes 

sustainability through open, transparent, and participatory decision making. 

The assessment of BECC's community participation efforts on the five criteria for 

sustainability in the U.S.-Mexico borderlands reflect these somewhat mixed results 

(Table 6-2, p.224). Based on the documents that project sponsors submit for 

certification, BECC shows more concern whether the procedures for plans and meetings 

are followed than their content. Due to this formalistic approach, the community 

participation program earns a negative ranking on holism. In contrast, given that 

improved participation forms a key component of efforts to achieve sustainability in the 

U.S.-Mexico borderlands, the community participation program receives a highly 

positive score for border orientation. Likewise, the program exerts a somewhat positive 

affect on capacity building. Changes to the political culture associated with public 

participation, in the long run, improve the capacity of borderlands stakeholders to resolve 

public problems. Regardless of the overly procedural approach, through the public 

meetings borderlands learn to eflbctively participate and activists increasingly demand 

access in other environmental policy decisions. 
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The community participation program's effects on openness/public participation 

and environmental quality, for the most part, represent missed opportunities. Well-

designed and thoughtfolly implemented public participation efforts have the potential to 

engage borderlands stakeholders in a manner that taps their indigenous knowledge, 

leading to innovative environmental infrastructural solutions. The program offers most 

borderlands virtually no role in the identification of needs, evaluation of alternatives, and 

infrastructure design. Although infrastructural projects certified in this participatory 

regime frequently improve absolute environmental conditions, these projects seldom 

reach their fiill potential. Community participation's negative affect on environmental 

quality corresponds to the missed opportunities. Likewise, BECC's procedural, rather 

than content-driven, implementation of the community participation results in numerous 

missed opportunities to improve borderlands public participation. Overall, however, the 

program demonstrates mixed - not purely negative - effects on openness/participation 

due to changes in political culture that spring from even pro forma implementation. 

Sustainable Development 

BECC devised sustainable development criteria in response to the concerns of 

many within the borderlands environmental community that it offered rubber-stamp 

approval of environmental infrastructural projects. Along with the public participation 

rules, the sustainable development guidelines provide the Commission's strongest 

opportunity to fulfill its mandate and facilitate U.S.-Mexico borderlands sustainability. 

In addition to the sustainable development criteria, BECC offers project sponsors the 

option to pursue "high sustainability" recognition. The policy design analysis in chapter 
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four emphasizes two key aspects of the criteria. First, incorporation of sustainable 

development into BECC's decision making constitutes a major innovation by the 

Commission. Second, the criteria approved by BECC's Board of Directors represent 

general ideals, rathei* than specific standards. Correspondingly, the value of BECC's 

sustainable development program, similar to the public participation program, depends on 

the extent that BECC demands substantive versus procedural adherence to sustainability. 

Just as the certification documentation submitted by project sponsors provide a 

good depiction of BECC's approach to public participation, these documents also prove 

valuable for understanding implementation of the sustainable development criteria. 

Project certification documentation reveals that BECC places few demands on project 

sponsors to design projects that innovatively pursue the ideals of sustainable 

development. Instead, most certification documents restate the criteria and assert that the 

project fulfills these requirements. In cases that the documentation provides reasoning 

for this assertion, the rationales are typically brief and superficial. 

The projects certified in 2000 illustrate these tendencies. Although the set of 

projects include some of the more innovative and sustainable BECC-ceitified projects, 

the certification documentation treats sustainable development primarily as a procedural 

afterthought.'^' The sustainable development documents for eight of the eleven projects 

restate sustainable development principles and reword the project's goals. The 

Sanderson, Texas project certification documents illustrate this norm. The sustainable 

The more innovative and sustainable of these projects include the Region 5 Manantiales, Coahuila 
combination wastewater treatment and cardboard recycling facility, the Laredo, Texas combination project 
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development section states BECC's four principles, followed by short, vague 

justifications. The most specific evidence for compliance is presented for the second 

sustainable development principle. To justify adherence to this principle, the 

documentation claims that the proposed wastewatei- treatment plant meets present and 

fature generations' needs because it serves the community until 2020. 

The sustainable development criteria also require projects to build institutional 

capacity. Documents for none of 11 projects certified in 2000 indicate an attempt to 

justify the project as effective means for institutional capacity building. Instead of 

comparing the preferred design to alternatives in terms of building institutional capacity, 

the documentation for most of the projects states the project cost. The Nogales, Arizona 

certification documents reflect this tendency by suggesting that the project's entire cost 

represents improved institutional and community capacity. The Laredo sponsors take a 

different tack and emphasize a metering increase inherent in the expansion of the 

centralized system. Regardless of the tack, without context or comparison these 

justifications are more superficial statements than analytical arguments. 

Even documentation from the three projects certified in 2000 that provide more 

than a minimal principle-restatement and justification seldom articulates comprehensive 

rationales and strong evidence for sustainability. The Laredo documents, for instance, 

offer six statements intended to justify the project's positive impact on sustainable 

development. Each of these statements suggests positive steps toward sustainable 

designed to serve local colonias, and the Puerto Palomas, Qiihualiua wastewater treatment plant that 
includes an artificial wetlands as an adjunct to the facility. 
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development that the project achieves, but provides little information detailing the 

assertions. For instance, documentation proclaims that the plan protects water resources, 

floodplains, cultural resources, and local biodiversity, but neither describes how the 

project protects these values nor compares its effectiveness in protecting these values to 

alternatives. Likewise, the documentation for the Region 5 Manantiales cardboard 

recycling and wastewater treatment facility mostly ignore the project's affects on 

sustainable resource management. Only the emplo)TTient benefits of the recycling facility 

receive attention in the certification document's sustainable development section. 

The vagueness of BECC's sustainable development criteria and its unwillingness 

to demand that sponsors comprehensively and thoughtfully incorporate sustainable 

development throughout the project design greatly affect the prospects for borderlands 

sustainability. BECC allows project sponsors to justify virtually all projects in terms of 

sustainable development. Based on the certification documentation, BECC requires 

minimal procedural adherence to the criteria. By allowing superficial statements 

regarding sustainable development to justify borderlands environmental infrastructuraJ 

projects, BECC demonstrates little willingness to the substantive ideals of sustainable 

development. Little evidence suggests that these criteria affect project design. Instead, 

sponsors tend to use pre-designed project chaiacteristics to provide rationales for 

compliance with the criteria. As long as projects and the sustainable development rules 

remain in isolation, projects with many questionable design features satisfy the 

sustainable development requirements. For instance, solid waste management 
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infrastractwe that fails to incorporate recycling and water projects that reduce usage only 

by repairing leaking distribution systems receive legitimacy through BECC certification. 

Advocates for sustainability within the Commission demonstrate an awareness of 

BECC's inability to comprehensively integrate sustainable development into project 

design. The Commission initiated - largely at Board representative Lynda Taylor's 

urging - two tactics to remedy these weaknesses. First, BECC developed the optional 

high sustainability recognition to reward exceptional projects. Second, the Commission 

authorized a Sustainability Work Group to devise methods to improve the quality of 

projects seeking certification. 

The policy design analysis in chapter four emphasizes that the rules for the high 

sustainability recognition remedy many of the problems inherent in the sustainable 

development criteria. Eligibility for high sustainability requires innovation to meet 

environmental standards. Unfortunately, the high sustainability program demonstrates 

few tangible successes. Despite a pilot program to encourage applicants for the award, 

through 2002 no projects received the designation. Most likely, the lack of concrete 

incentives for highly sustainable projects explains sponsors hesitance to fulfill the 

additional demands. Accordingly, BECC's significant effort to promote sustainability 

languishes because, absent a substantive payoff, sponsors appear unwilling to pursue the 

recognition. 

The Sustainability Work Group's activities overlap with high sustainability. The 

Committee's initial efforts include codification of the high sustainability recognition rules 

and solicitation of pilot projects. BECC's inability to attract high sustainability projects 
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prompted the Sustainability Work Group to change focus. Rather than facilitate 

certification of unique and exemplary projects, the Work Group devised new standard to 

increase the sustainability of all projects. The standards - approved at the October 2001 

Board of Directors public meeting — give BECC's environmental and sustainable 

development managers roles throughout the project design process. The changes 

potentially enable BECC's staff to affect project design, not merely approve or 

disapprove of the sustainable development worthiness of completed projects. 

The expanded sustainable development rules include 14 minimum standards for 

projects seeking certification (BECC 2002c, Appendix D). Most importantly, the 

standards require project sponsors to hold two meeting with stakeholders, including 

appropriate BECC staff representatives. The first meeting reviews baseline conditions 

and selects indicators used to assess the project. The second meeting compares project 

alternatives' affects on the indicators. Participation during indicator selection and 

alternative ranking grants BECC considerable, potential influence on project design. 

Additional standards stress key issues of sustainability, but do not provide clear 

guidelines tor BECC staff or project sponsors. For example, project design must 

incorporate energy conservation. However, these standards fail to explicitly define 

acceptable energy usage. Likewise, the standards require sponsors to provide 

environmental education programs to encourage responsible resource use. Yet, criteria to 

assess education efforts remain absent. The new standards also demand consideration of 

various design, management, and conservation issues. For instance, project sponsors 

must continually assess system durability and meet with system operations during 
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constraction of water system upgrades to troubleshoot the design. Other issues for 

consideration include renewable energy, water conservation, and solid waste reduction, 

reuse, and recycling. The sustainable development application guidelines, however, do 

not demand that sponsors go beyond consideration to actually incorporate these 

significant design, management, and conservation innovations into the project design. 

The overall effects of the revised sustainable development application guidelines 

remain unclear. These standards played little role in shaping projects certified through 

the end of2002. Sponsors of these projects formulated most designs before the standards 

received approval in October 2001. In addition, the 14 minimum standards' influence 

stems from BECC staff participation throughout the infrastructural design process. 

Correspondingly, clear connections between specific project design characteristics and 

the revised standards may not appear in BECC's formal records. The extent projects 

show more sustainable characteristics, after the projects designed under the new rules 

reach maturity, offers a better assessment. 

Efforts of the Sustainability Work Group offer considerable promise to overcome 

the limits inherent in the initial sustainable development criteria and BECC's procedural 

and technical enforcement. The expanded rules give BECC increased means to fashion 

sustainability in the U S,-Mexico borderlands. The standards overall value, however, 

depends largely on BECC's willingness to persuade projects sponsors to embrace the 

spirit of these standards and its steadfastness in denying certification to projects that 

represent ordinary, business-as-usual projects. Although little in BECC's history 

suggests the Commission can demand substantive adherence to the standards, two 
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features suggest that these new requirements may represent a turning point for the BECC. 

First, the commitment of the SustainabiHty Work Group to devise the standards gives 

reason to suspect that environmental and sustainable development managers at the 

Commission will use their new influence to significantly improve project designs. 

Second, the sustainable development meetings grant all stakeholders opportunities to 

participate throughout the project design process. 

The sustainable development program earns mixed ratings on the five criteria for 

sustainabiHty. Much of the positive influence of this program stems not from the 

experience implementing the initial criteria, but rather from the BECC's recognition that 

it needed to reformulate the program to fulfill the promise of sustainabiHty to borderlands 

communities. Through 2002, this reformulation demonstrates little fruit, but many 

blossoms. Although the technical, procedural, and cursory application of the sustainable 

development criteria negatively affects holism, the 14 standards potentially, strongly 

promote holism. Accordingly, overall the influence of the sustainable development 

program shows mixed resuhs on holism. Likewise, the prospective increase in 

participation throughout infrastructural design raises the sustainable development 

program's impact on openness/participation to from negative to mixed. 

The sustainable development program shows more uniformly positive affects on 

border orientation, capacity building, and environmental quality. Even the procedural 

application of the sustainable development criteria forces project sponsors to address 

institutional capacity and environmental needs specific to U.S.-Mexico borderlands. By 

creating an atmosphere that begins to address sustainabiHty, these criteria subtly shape 
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perceptions. To the extent that BECC integrates the ideals inherent in the 14 minimal 

standards into project designs, not simply require another procedural checklist, the 

sustainable development program will more positively affect borderlands orientation, 

environmental quality, and capacity building. 

Technical Assistance to Borderlands Communities 

In conjunction with project certification, technical assistance forms BECC's 

second primary resource to promote sustainability in the U.S.-Mexico borderlands. In the 

borderlands context, marked by impoverished communities that lack technical expertise, 

this assistance empowers communities to address local environmental degradation. 

Through technical assistance programs, U.S.-Mexico borderlands stakeholders obtain the 

skills and resources necessary to remedy environmental problems. Because sustainability 

requires a break with failed boom-and-bust development of the past, this section of the 

chapter evaluates BECC's technical assistance program based on its capacity to facilitate 

new project designs and involve a wide range of stakeholders. In particular, this section 

examines key administrative aspects of the technical assistance program and outlines the 

demographics of technical assistance grants. 

Just as BECC's expanded rules regarding sustainable development increase staff 

influence and discretion, administration of the technical assistance program offers the 

staff considerable leverage. As noted in the policy design analysis, the process for 

awarding technical assistance grants remains more informal than project certification. 

Instead of extensive criteria and Board of Directors oversight, technical assistance 

decisions rest largely in the hands of the BECC staff. In practice, a variety of actors 
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possess authority to approve requests for technical assistance grants. Either the Board of 

Directors, staffs leadership (the General Manager and/or Deputy General Manager), or 

the staffs Executive Committee approved the 153 technical assistance grants awarded 

between 1999 and 2002 (Table 6-1, p.201-204).^'^ No firm criteria exist to determine the 

merit of technical assistance requests. Instead, decisions to award technical assistance 

rest largely on the determination that technical assistance promote certification. 

Informal administration of the technical assistance program creates opportunities 

to either facilitate sustainability or maintain the unsustainable status quo. Without few 

formal guidelines for technical assistance grant determination, these awards offer 

tremendous opportunity to structure winners and losere as borderlands communities seek 

innovative environmental infrastructure. By favoring certain types of communities, types 

of projects, and infrastructural designs for technical assistance, the Commission 

maintains the capacity to shape community efforts to redress environmental problems. 

Of course, this system for awarding technical assistance grants also presents opportunities 

for favoritism and corruption. 

On the one hand, the freedom may allow BECC to cavalierly reinforce existing 

divisions in the U.S.-Mexico borderlands and facilitate unimaginative projects. By 

rewarding powerful constituents, awarding technical assistance to the most visible 

communities, and promoting typical top-down, expertise-driven infrastructure the 

Commission would continue boom-and-bust development patterns. On the other hand. 

Unless otherwise indicatal the data regarding technical assistance grants is obtained from the monthly 
lists of technical assistance approvals (BECC 1999-2002) and compiled by the author. 
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Table 6-1. BECC Technical Assistance Grants, 1999-2002 

Location Date Approved Project Type Certified* 
San Miguel, NM January 1999 WS No 
Bisbee, AZ February 1999 WWT No 
Ojinaga, CH February 1999 WS/WWT Yes 
Puerto Palomas, CH February 1999 WS/WWT Yes 
Region Carbonifera, CO February 1999 SW No 
Palo Verde, CA March 1999 WWT No 
Yuma, AZ Mai'ch 1999 WWT No 
Douglas, AZ March 1999 WS/WWT Yes 
Chaparral, NM March 1999 WWT No 
Preside, TX March 1999 WWT No 
Ensenada, BC March 1999 WS/WWT No 
Tijuana, BC March 1999 WS/WWT Yes 
Altar, SN March 1999 WS/WWT No 
El Sasabe, SN March 1999 WS/WWT Yes 
Cananea, SN March 1999 WS/WWT No 
Magdelena, SN March 1999 WS/WWT No 
Santa Ana, SN March 1999 WS/WWT No 
Nogales, SN March 1999 WS/WWT Yes 
Ahumada, CH March 1999 WS/WWT No 
Ascension, CH March 1999 WS/WWT No 
Janos, CH March 1999 WS/WWT No 
Manuel Benavides, CH March 1999 WS/WWT No 
Nuevo Casas Grandes, CH March 1999 WS/WWT No 
Ojinaga, CH March 1999 SW Yes 
Valle de Ju^ez, CH March 1999 WS/WWT No 
Ciudad Juarez, CH March 1999 WS/WWT No 
Region 5 Matantiales, CO March 1999 WS/WWT Yes 
Ciudad Acuna, CO April 1999 WWT Yes 
Piedras Negras, CO April 1999 WWT Yes 
Miguel Aleman, TX April 1999 WWT No 
Brownsville, TX May 1999 WWT No 
Reynosa, TM May 1999 SW No 
El Paso County MUD, TX June 1999 WS/WWT No 
Coyame, CH July 1999 WS/WWT/SW No 
Ahumada, CH July 1999 SW No 
Ascension, CH July 1999 SW No 
Janos, CH July 1999 SW No 
Manuel Benavides, CH July 1999 SW No 
Seeley, CA August 1999 WS/WWT No 
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Blythe, CA August 1999 WS/WWT No 
Tecate, BC August 1999 SW Yes 
Etisenada, BC August 1999 SW No 
Puerto Penasco, SN August 1999 WS/WWT No 
Nogales, SN September 1999 WS/WWT Yes 
Puerto Palomas, CH September 1999 WS/WWT Yes 
Piedras Negras, CO September 1999 WWT Yes 
Desert Shores, CA October 1999 WS/WWT Yes 
Tecate, BC October 1999 WS Yes 
Matamoros, TM October 1999 WS No , 
Reynosa, TM October 1999 SW No 
Sweetwater, CA November 1999 WS No 
Fabens, TX November 1999 WS/WWT Yes 
China/General Bravo, NL November 1999 SW Yes 
Diaz Ordaz, TM November 1999 SW No 
Nueva Ciudad Guerrero, TM November 1999 SW No 
Brawley, CA December 1999 SW No 
Salem/Ogaz, NM December 1999 WWT Yes 
Los Fresnos December 1999 WS/WWT No 
Fresido, TX December 1999 WWT No 
Ciudad Juarez, CH December 1999 WS/WWT No 
Agualeguas, Anahuac, 
Cerralvo, Los Ramones, Los 
Aldama, Sabinas Hildago, & 
Vallecillo, NL 

December 1999 WS/WWT/SW No 

Sheffield, TX February 2000 WS No 
Laredo, TX February 2000 WS/WWT Yes 
Marathon, TX March 2000 WWT No 
Pharr, TX March 2000 WS/WWT No 
Douglas, AZ April 2000 WS/WWT Yes 
San Miguel, NM April 2000 WS No 
El Centro, CA May 2000 WS/WWT No 
Blythe, CA May 2000 WS No 
Alpine, TX May 2000 WS/WWT No 
Santa Rosa, TX May 2000 WS/WWT Yes 
Somerton, AZ June 2000 WS Yes 
Seeley, CA June 2000 WS/WWT No 
Dona Ana County, NM June 2000 WS/WWT Yes 
Sheffield, TX June 2000 WS No 
Eagle Pass, TX June 2000 WS/'WWT Yes 
Puerto Palomas, CH July 2000 WS No 
Ciudad Acuna, CO July 2000 WS/WWT Yes 
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San Benito, TX August 2000 WS/WWT Yes 
Uvalde, TX August 2000 sw Yes 
Nogales, SN September 2000 WWT No 
Ciudad Acufia, CO September 2000 WWT Yes 
Piedras Negras, CO September 2000 WWT Yes 
Miguel Aleman, TX September 2000 WWT No 
Uvalde, TX October 2000 sw Yes 
Tecate, BC October 2000 WWT Yes 
Puerto Palomas, CH November 2000 WWT Yes 
Tecate, BC January 2001 sw Yes 
Sahaurita, AZ February 2001 WS/WWT No 
San Miguel, NM February 2001 WS No 
Ciudad Juarez, CH February 2001 SW Yes 
Ciudad Jiia-ez, CH, Doiia Ana 
County, NM, Las Cruces, 
NM, & El Paso, TX 

February 2001 Regional Plan N/A 

Tijuana, BC March 2001 WWT Yes 
Seeley, CA April 2001 WS/WWT No 
Tomillo, TX April 2001 ^^V'WT Yes 
Ciudad Acufia, CO April 2001 WS No 
Yuma, AZ May 2001 WWT No 
Fabens, TX June 2001 WS/WWT No 
El Paso County MUD, TX July 2001 WWT Yes 
Puerto Penasco, SN July 2001 WWT No 
Nogales, SN July 2001 WS Yes 
Dona Ana County, NM August 2001 SW No 
San Pablo, NM August 2001 WWT Yes 
La Grulla, TX August 2001 WS/WWT No 
Ciudad Ju^ez, CH August 2001 SW Yes 
Sabinas Hildago, NL August 2001 SW No 
Ciudad Acufia, CO August 2001 SW No 
Matamoros, NL August 2001 WS/WWT No 
San Miguel/La Mesa, NM September 2001 WWT No 
Columbus, NM October 2001 WWT No 
Webb County, TX November 2001 WS/WWT No 
Eagle Pass, TX December 2001 WS/WWT Yes 
La Joya, TX December 2001 WWT Yes 
Del Rio, TX December 2001 SW No 
Dofia Ana County, NM December 2001 sw No 
Cananea, SN December 2001 sw No 
Anahuac, NL December 2001 sw No 
Somerton, AZ March 2002 WWT Yes 
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La Joya, TX March 2002 WWT Yes 
Tomillo, TX March 2002 WWT Yes 
El Paso County MUD, TX March 2002 WS/WWT No 
Matamoros, TM March 2002 WS/WWT No 
Desert Shores, CA April 2002 WWT Yes 
Los Fresnos, TX April 2002 WS No 
Pharr, TX April 2002 WSAVWT No 
Cananea, SN April 2002 SW No 
Fabens, TX May 2002 WS/WWT Yes 
Ojinaga, CH May 2002 WWT Yes 
Nuevo Laredo, TM May 2002 WS/WWT No 
Huachuca, AZ June 2002 WS No 
Santa Rosa, TX June 2002 WS/WWT Yes 
San Benito, TX June 2002 WS/WWT Yes 
Cerralvo, NL June 2002 SW No 
Reynosa, TM June 2002 WS No 
Nogales, SN July 2002 J WWT Yes 
Rio Conchos, CH July 2002 WC Yes 
Dona Ana County, NM August 2002 SW No 
Marfa, TX August 2002 WS/WWT No 
La Feria, TX August 2002 WS/WWT No 
La Feria, TX September 2002 WS/WWT No 
Naco, SN September 2002 SW No 
Rio Conchos, CH September 2002 WC Yes 
Edinburgh ID October 2002 WC No 
Cameron County ID October 2002 WC No 
Edinburgh ID October 2002 WC No 
Cameron County ID October 2002 WC No 
Pharr, TX October 2002 WWT No 
Ciudad Ju^ez, CH October 2002 AQ Yes 
Elephant Butte ID, NM November 2002 WC No 
Mercedes, TX November 2002 WWT No 
Columbus, NM December 2002 WWT No 
Horizon City, TX December 2002 WWT No 
Mexicali, BC December 2002 WWT No 

* Through December 2002 

Location Abbreviations; MUD = Municipal Utility Department, ID = Irrigation District 

Project Type Abbreviations: WS = Water Supply, WWT = Wastewater Treatment, SW = 
Solid Waste Management, WC = Water Conservation, AQ = Air Quality 
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this freedom may enable BECC to comprehensively and quickly act in the service of 

sustainability. Providing the poorest, least visible borderlands stakeholders with 

technical assistance builds their capacity to meet environmental demands. In addition, 

BECC's flexibility may empower the Commission to provide assistance to new types of 

stakeholders, such as grassroots NGOs. Finally, by not privileging traditional 

infrastructural designs, technical assistance grants may provide communities with tools to 

develop breakthrough technologies that conform to local contexts. 

In contrast to the project certification, the North-South distribution of technical 

assistance grants demonstrates significant equity. Of the 153 technical assistance grants 

offered from 1999 to 2002, BECC officials approved 74 requests from Mexico's border 

communities (48 percent). U.S. communities received 79 technical assistance awards, 

only four more grants. A binational, tristate regional planning effort obtained the final 

technical assistance award. 

Examination of the state distribution of technical assistance grants reveals mostly 

equality, but also important cases of disparity. Seven states received between nine (Baja 

California Norte) and 14 (Sonora and New Mexico) technical assistance grants. 

However, Nuevo Leon communities experienced same difficulty securing technical 

assistance (5 grants) that it showed in obtaining project certification. In contrast, the two 

states located closest to BECC headquarters - Chihuahua and Texas -accounted for 

disproportionately high numbers of technical assistance grants. Communities in Sonora 

and Texas obtained 25 and 43 grants, respectively. Multiple and supplemental awards for 

the same projects skew these figures upwards. For instance, eight Sonora communities 
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and 15 Texas communities received multiple awards for similar or identical projects. 

Nonetheless, proximity to BECC seems to play a role in technical assistance awards. 

The cornparative success of Texas and Chihuahua borderlands communities in 

securing BECC technical assistance carries significant implications for sustainability. 

The disproportionate distribution of technical assistance grants implies that BECC deenss 

some bordeilands communities more worthy than others. Biased grant distribution 

potentially pits communities against one another for BECC attention. This distribution 

suggests that BECC needs to improve outreach in borderlands communities distant from 

its Ciudad Juai'ez headquarters. To equalize the distribution, BECC must encourage 

technical assistance requests from communities outside Chihuahua and Texas. 

The t5?pes of stakeholders who obtain technical assistance also influences BECC's 

ability to promote sustainability in the U.S.-Mexico borderlands. The Commission 

succeeds in attracting new stakeholders in the region's environmental protection regime 

by awarding several technical assistance grants to small communities and colonias. 

Several small borderlands communities, such as Seeley, California, Magdelena, Sonora, 

and Cerralvo, Nuevo Leon, received technical ^sistance to help satisfy local 

environment needs. BECC also awards grants for communities to develop plans to 

extend infrastructure to neighboring colonias. For instance, Santa Rosa, Texas, received 

technical assistance to expand its water supply and wastewater treatment infrastructure to 

unserved colonias. The technical assistance grants build the capacity of these low 

visibility stakeholders, desperately in need of financial resources and expertise. 
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Although the full spectrum of U.S.-Mexico borderlands communities receives 

technical assistance, non-govemmental stakeholders rarely obtain these awards. From 

1999 to 2002, no grassroots organizations received technical assistance awards. Given 

the local knowledge these grassroots networks possess and the prime role that binational 

social networks play promoting sustainability, BECC must find ways to provide 

assistance to community groups seeking to resolve environmental problems. With added 

resources from small technical assistance grants, these grassroots organizations, aware of 

local needs, resources, and constraints, may develop innovative infrastructural designs. 

Given both BECC's organizational mission and the importance of ensuring 

adequate water quality and supply in the arid borderlands, the fact that technical 

assistance focuses overwhelmingly on water supply and wastewater treatment 

infrastructure bodes well for sustainability. Water quality and supply form the prime 

focus of three-fourths of the technical assistance grants awarded from 1999 to 2002. 

Borderlands communities received 114 technical assistance grants for infrastructure that 

provides wastewater treatment, water supply, or combines the two. With 59 awards, 

combination infrastructure assistance composes the largest category (39 percent). Almost 

all these grants focus on community efforts to combine wastewater treatment and water 

supply infrastructure. Two grants - Coyome, Chihuahua and a joint grant to several 

Nuevo Leon colonics - include solid waste, water supply, and wastewater treatment to 

create comprehensive community plans. Another 39 grants (25 percent) assist with 

wastewater treatment infrastructure. Finally, 16 awards (10 percent) provide assistance 

for water supply projects. Several of these wastewater treatment and water supply 
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technical assistance awards represent supplemental grants for projects initially conceived 

as combination infrastructure. Sponsors tend to request broad combination technical 

assistance grants early in the infrastructural design process and, as understanding of 

community needs improves, the focus narrows to wastewater treatment or watei" supply. 

The Commission also provides technical assistance grants for solid waste 

management and expanded mandate projects. Between 1999 and 2002, 30 technical 

assistance awards (20 percent) focused on solid waste management. Through the end of 

2002, nine technical assistance grants (six percent) focused on expanded mandate 

infrastructure. In contrast, eight grants for expanded mandate comprise nearly 25 percent 

of 2002 grants. The increase of grants for nontraditional projects suggests that BECC 

sees technical assistance as a key to its mandate expansion efforts. 

With the exception of a grant for the Ciudad Ju^ez street paving project, every 

2002 expanded mandate technical assistance award focused on water conservation. New 

constituents, irrigation districts form the main beneficiaries of these technical assistance 

grants. The Rio Conchos project sponsors, the Edinburgh Irrigation District in Hildago 

County, Texas, and the Harlingen Cameron County (Texas) Irrigation District each 

received two technical assistance awards and the Elephant Butte (New Mexico) Irrigation 

District received one grant. The prominent role of water conservation serves BECC by 

including relatively politically powerM borderlands stakeholders. Distributing benefits 

to these constituents increases the likelihood that they will repay the Commission with 

political support. In addition, technical assistance grants to irrigation districts also serve 

sustainability. BECC retains an emphasis on water-related issues. By working with 
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irrigation districts in the arid borderlands, the Commission can potentially help structure 

the region's unsustainable irrigation and agriculture patterns. 

The policy design analysis in chapter four identifies four main types of technical 

assistance These stages - concept development, project development, final engineering, 

and final design - allow technical assistance for any stage of the project design process. 

From 1999 to 2002, BECC distributes grants relatively equally among the various stages 

of infrastructural design. At the earlier stages, BECC provides technical assistance 

grants to determine community baseline conditions and develop master plans. Over 20 

percent of the technical assistance grants included projects at these early phases. At least 

nine grants assisted with baseline conditions reports, 17 focused solely on the creation of 

master plans, and 12 included master planning as one among multiple goals. Most of the 

technical assistance grants involve project development. For instance, U.S.-Mexico 

borderlands communities received at least 11 grants earmarked for preliminary design. 

At least 33 grants provide assistance, either exclusively or partially, preparing 

certification documents and 28 grants offer assistance, again exclusively or partially, 

developing environmental assessments. Several of these awards offer assistance for both 

certification document preparation and environmental assistance. Certification 

documentation assistance forms an especially important type of award. This assistance 

provides small and poor communities with the expertise necessary to obtain certification 

Based on tlie available data, it is not always possible to assess the exact nature of technical assistance 
grants. This discussion includes only those grants for which a clear purpose can be determined. 



210 

and eveBtual financial backing. Finally, at least another 20 grants provide assistance for 

latter stages, such as final design and construction. 

Similar to BECC's experience with project certification, technical assistance 

grants appear to provide communities with routine infrastructural designs. The lack of 

innovation is especially disturbing because technical assistance offers BECC a means to 

independently promote sustainability. Project certification requires sponsors to seek 

certification sustainable projects. Technical assistance enables the Commission to shape 

project designs for sustainability. The paucity of novel infi-astructural designs from the 

technical assistance program suggests that BECC is not folly committed to a break from 

top-down, expertise-driven infrastructure. 

The Commission's reliance on a narrow range of consultants to perform the 

technical assistance and biases within assistance-seeking utility authorities promote the 

proliferation of standard designs. The over-utilization of the same consultants combined 

with unwillingness or inability to offer technical assistance grants to nongovernmental 

stakeholders prevents new voices from entering the dialogue. Moreover, the participants 

influencing technical assistance often maintain a stake in the tightly managed, high 

technology status quo. Final designs reflect these preferences in expensive, top-down 

infrastructure. By incorporating more perspectives, BECC can utilize indigenous 

knowledge and design contextually-sensitive infrastructure. 

Despite these problems, a handful of the technical assistance grants innovativcly 

approach borderlands environmental infrastructural needs. In particular, technical 

assistance for coordination in the Dona Ana County and Las Cruces, New Mexico, El 
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Paso, Texas and Ciudad Ju^ez, Chihuahua region, underwritten by the U.S. Environment 

Protection Agency, represents pathbreaking technical assistance. The tendency of 

political boundaries to distort environmental policy creates numerous problems for 

communities in the U.S.-Mexico borderlands. This analysis stresses repeatedly that 

sustainability requires shared binational action to resolve vexing environmental issues. 

The EPA-sponsored technical assistance grant to develop a regional plan for the 

Chihuahua, Texas, and New Mexico nexus marks BECC's most significant accomplish 

toward multijurisdictional environmental policymaking. The regional plan involves 

stakeholders from three states and both countries working towards sustainability. 

Similarly, the innovative Ciudad Juarez tire recycling project's design relies heavily on 

BECC technical assistance. The project sponsors received a grant to develop a facility 

plan and create the certification documentation for the recycling facility. As noted in the 

project certification discussion, the tire recycling facility represents one of the most novel 

BECC-certified projects. 

Connecting certified projects to technical assistance suggests that the assistance 

program plays an important role in helping communities develop infrastructural projects. 

The majority of the 70 projects that BECC certified through the end of 2002 received 

BECC technical assistance.^® BECC granted technical assistance to 50 projects (71 

percent). The importance of technical assistance to project certification actually 

increased over BECC's history. Between 1995 and 1999, BECC certified 32 projects, of 

Several projects also obtained technical assistance from other sources. For instance, NADBank provides 
BECC-certified projects with technical assistance grants and loans. 
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which 19 received technical assistance grants. BECC technical assistance aided sponsors 

during this period with 59 percent of the certified projects receiving technical assistance. 

From 2000, when the codified technical assistance rules would likely show project 

certification effects, through 2002, the Commission certified 38 inirastructral projects, of 

which 31 project obtained technical assistance. The significance of technical assistance 

jumped higher as 82 percent of the certified projects received BECC technical assistance. 

The rate that technically-assisted projects obtain certification remains fair. 

Roughly one-third of the technical assistance grants, from 1999-2002, went to projects 

either already or subsequently certified. Of the 153 technical assistance awards, 58 (38 

percent) of the grants went to projects receiving certification by the end of2002. 

Although the certification rate remains respectable, given BECC's criteria for awarding 

technical assistance - certification worthiness - the rate appears less than stellar. The 

high level of certified projects obtaining project certification indicates that BECC 

technical assistance plays a role preparing projects for certification, but the certification 

rate of technically-assisted projects indicates inefficiency. To increase the program's 

utility, the Commission's perceptions of certification worthy projects needs adjustment 

and it must find ways to more closely connect technical assistance to certification. 

Overall the technical certification program demonstrates considerable success in 

several areas and weakness in others. On many of the indicators for sustainability, 

BECC's technical assistance performs well (Table 6-2, p. 224). The program exerts 

especially positive influences on capacity building and border orientation. By relatively 

equally supporting communities from Mexico and the U.S., the Commission lowers the 
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odds that cross-border adversarial relationships and competition for technical assistance 

will develop. Likewise, the binational regional plan demonstrates BECC's awareness of 

the unique borderlands context. The technical assistance also positively affects capacity 

building. Technical assistance does not guarantee certification, but the overwhelming 

majority of certified projects obtain technical assistance. Through grants to create master 

plans, improve infrastructural designs, or fulfill certification requirements, BECC enables 

communities to more easily provide environmental infrastructure. The strong positive 

impact of BECC's technical assistance program on both border orientation and capacity 

represents a key force in the Commission's ability to foster borderlands sustainability. 

In addition to border orientation and capacity building, the technical assistance 

shows mixed affects on holism and environmental quality. The dearth of innovation 

project designs emerging from the technical assistance lower reduces positive impact of 

an otherwise strong program On the positive side, the large number of master plans and 

the regional plan indicate that BECC uses the program to inspire comprehensive 

approaches to environmental policy. Likewise, by offering technical assistance to a wide 

range of communities, especially poorer, less visible town and colonias, BECC increases 

the program's holism Technical assistance reduces the strain on borderlands 

communities seeking to build environmental infrastructure, thus improves the region's 

environmental quality. With the technical assistance grants, many borderlands 

communities can undertake the steps necessary to improve environmental infrastructure. 

Of the five criteria for sustainability, the technical assistance performs below par 

only on openness/participation. The exclusive consultant contracting and lack of 
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nongovernmental stakeholders receiving technical assistance combine to narrow the 

range of perspectives encountered in the program. In addition, the lack of clear 

procedures for awarding technical assistance grants and openness throughout the process 

signals arbitrariness in technical assistance award selection. To improve the technical 

assistance in terms of participation and openness, hence its service to borderlands 

sustainability, BECC must devise mechanisms to facilitate nontraditional actors' 

participation, both as consultants and recipients, and formalize the award procedure. 

Relations with NADBank 

The statute estabHshing BECC failed to create a unitary actor charged with 

facilitating U.S.-Mexico borderlands sustainability through environmental infrastructural 

development. Instead, the binational agreement designed partner institutions. In addition 

to BECC, the agreement establishes NADBank, an international development bank 

entrusted with providing funds for BECC-certified infrastructural projects. As chapter 

four's policy design analysis shows, the statute's framers present BECC with the lead 

role and intended NADBank to serve BECC. 

Unlike the other sections of the chapter that focus exclusively on BECC, this 

section analyzes the relationship between the two institutions in light of the statute's 

mandate. The section evaluates the extent that BECC-NADBank relationship serves 

sustainability. The examination emphasizes three primary aspects of this relationship. 

First, the analysis investigates the Memorandum of Understanding (MOU) approved by 

the two institutions. The MOU codifies the interinstitutional relationship Second, the 
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section analyzes NADBank's ability to fund certified projects. Finally, the section 

examines the proposed merger of BECC's and NADBank's Boards of Directors. 

Although the Executive Agreement grants lead authority to BECC, the statute also 

establishes separate directors, headquarters, and staffs. Not surprisingly, this design 

feature creates two relatively autonomous, interdependent institutions. BECC and 

NADBank devised independent operating procedures, organizational missions, priorities, 

and constituencies. Although BECC and NADBank form an interdependent network, the 

relationship between the institutions, at least initially, appeared strained. Although 

BECC-NADBank tensions seemed to thaw after the institutions signed the MOU and 

NADBank began offer resources to support BECC-certified projects, significant 

differences remain. In particular, different management styles and an inability for BECC 

certified projects to obtain NADBank grants generated tension (Varady et al 1996). For 

instance, openness and participation define BECC more than NADBank, which maintains 

somewhat closed decision making processes. In addition, NADBank lacks BECC's 

sustainable development mandate and extensive public demands for siistainability. Thus, 

it does not rank U.S.-Mexico borderlands sustainability high among its priorities. 

To reduce interinstitutional strains and delineate each institution's responsibilities, 

BECC and NADBank clarified their relationship in a MOU (BECC and NADBank 

1996). The Memorandum specifies both General Principles and specific operational 

guidelines. The General Principles emphasize cooperation, but also abandon the notion 

that the Bank serves the Commission's priorities. The third General Principle codifies 

the practical reality of parallel autonomous institutions, each possessing "distinct and 
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separate responsibilities" (BECC and NADBank 1996: 1). The codification of this reality 

dissipates BECC's authority -• granted in the executive agreement - to guide NADBank 

The specific guidelines similarly empower NADBank relative to BECC These 

guidelines allow the Bank to implement supplemental financial and technical feasibility 

rules above the BECC certification criteria. NADBank's additional technical and 

financial criteria undercut BECC's prestige and authority. In addition, the MOU grants 

NADBank primary, but not exclusive, power over ensuring that projects adhere to 

BECC's certification requirements and conditions. To the extent that NADBank concurs 

with BECC certification demands, this guideline promotes a smooth transition from 

BECC to NADBank. However, if the Bank allows sponsors to shirk requirements or 

conditions, the rule leaves BECC with little leverage to demand compliance. 

The MOU's overall tone and many of its provisions undermine the statutory 

division of authority by conferring NADBank with institutional power at least equal to 

BECC's authority. This elevation of NADBank's status carries consequences for 

sustainability. To the extent that the MOU legitimates NADBank's priorities and 

management styles and prevents BECC from guaranteeing certified project financial 

support, the importance of public participation and sustainable development diminishes. 

In other ways, the agreement enhances the institutional effectiveness. By clearly 

defining the institutional milieu, the agreement eased tensions between BECC and 

NADBank. Establishment of each institution's responsibilities enabled each institution to 

focus energy on its tasks and minimize administrative overlap. Cooperation and 

efficiency facilitate quick movement from project conception through certification to 
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funding. The reduced development time frame potentially serves sustainability by 

providing communities with operational projects in a timely manner. 

NADBank funding of BECC-certified projects forms a second main factor 

influencing BECC-N ADBank relations. The pace of NADBank loans to BECC-certified 

projects formed a prime cause of the initial interinstitutional acrimony. During the 

Commission's formative period, BECC officials viewed rapid project development as 

fundamental to BECC's success. However, for a variety of reasons, NADBank resources 

were not immediately available. Over one year elapsed before either of BECC's first two 

certified projects - wastewater treatment infrastructure in Brawley, California and 

Ensenada, Baja California Norte - received NADBank's backing. The Brawley project 

obtained financial support in late 1996 and, possibly frustrated over the process, the 

Ensenada sponsors never requested loans. By the end of 1996, NADBank devised means 

to support only four of the 12 BECC-certified projects (Varady et. al 1996). 

NADBank loans play a relatively minor capacity building role. Through the end 

of2002, only 14 BECC-certified projects (20 percent) secured NADBank loans totaling 

$49 million (BECC and NADBank 2002). The mandated loan structure inhibits 

NADBank's lending capability. Some impoverished borderlands communities remain 

unable to qualify for NADBank assistance. The Bank's loan rates often appear 

unattractive compared to those available from private lenders. In addition, many critics 

indict poor management for the Bank's below par performance (Taylor 2001). 

Other NADBank programs show more effectiveness. For instance, a NADBank 

guarantee helped FINSA obtain commercial lending. More significantly, NADBank 
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administers grant programs for BECC-certified projects. Through the end of 2002, the 

EPA-funded Border Environmental Infrastructure Fund (BEIF) supported 45 wastewater 

treatment, water supply, and combination infrastmctuTal projects cited in both Mexico 

and the U.S. Of the 58 eligible projects, 78 percent secured BEIF monies. In 1999, 

NADBauk used its own funds to establish another grant program - the Solid Waste 

Environmental Program (SWEP). NADBank used SWEP to fund five of the six solid 

waste management projects (83 percent) certified since the grant's inception. 

The grant programs salvage the failed loan program and enable NADBank to 

support BECC-certified projects. Given NADBank's relative lack of attention to 

participation and sustainable development, the EPA's decision to place BEIF's 

administration in NADBank's hands, rather than grant BECC direct authority, seems 

rather curious. However, the BEIF's near universal support for BECC-certified water-

related infrastructure renders this decision moot. The NADBank-administered grants 

relieve much of the tension between the institutions. 

By tilting the balance of power toward NADBank, the grants' successes may 

hinder BECC's capacity to promote borderlands sustainability. The Bank accepts grant 

applications prior to certification. By announcing grant awards almost immediately 

following certification, NADBank implies that it approves grants prior to BECC's 

decision (see, NADBank 2002). No public evidence suggests that NADBank attempts to 

influence BECC, but the pre-approval may pressure BECC to certify dubious projects. 

Taylor (2001) reports that some borderlands environmental policy analysts view the grant 

programs as a means for NADBank to co-opt BECC's certification authority. 
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The proposed merger of the BECC and NADBank Boards of Directors forms a 

third factor affecting interinstitutional relations. In early 2001, at the urging of the newly 

elected Bush and Fox Administrations, representatives from the two institutions began 

meeting to reform BECC and NADBank. That autumn, after releasing preliminary 

proposals, the EPA sponsored several public meetings in borderlands communities . 

Despite widespread opposition to unification from many with the borderlands 

environmental community and several local decision makers, the March 2002, 

"Monterrey Commitments" included plans to combine BECC's and NADBank's Boards 

of Directors (Abel 2002, Hendricks 2001).^' However, in the first year after the 

announcement few steps toward unification occurred. By April 2003, solicitation of 

consultants for a business process review represent the only public action in support of 

the merger Regardless of whether the reforms mandated in Monterrey Commitments 

occur, examination of the opposition to BECC-NADBank merger illustrate public 

perceptions of the institutions. The overwhelming majority of participants at a Tucson 

EPA-sponsored meeting in November 2001, argued that, compared to NADBank, BECC 

offered participatory and transparent decision making, innovative approaches to 

environmental quality, and clear guidelines and communication channels. Put simply, 

according to a representative from an Arizona borderlands city, BECC is easier to work 

with. In addition, an Arizona city manager stressed that NADBank's vague guidelines 

prevent effective planning. Kourous' (2001) survey of borderlands stakeholders indicates 

Presidents Bush and Fox issued the BECC-NADBank reforms following meetings at the United Nations 
International Conference on Financing for Development held in Monterrey. Nuevo Leon. 
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widespread agreement with the viewpoints voiced in Tucson. Respondents from each 

category rated BECC notably higher than NADBank on overall performance. 

In the statements of many at the Tucson meeting, concern that NADBank's 

management style and priorities would overwhelm BECC's emphasis on openness, 

participation, and environmental quality formed an implicit objection to the reforms. A 

speaker from a borderlands public policy studies organization was more explicit, stating 

that NADBank's banking bias threatened BECC's participation and transparency 

innovations. Even unification supporters conditioned their endorsements on maintaining 

BECC's advances. For instance, a borderlands county supervisor favored the merger 

only to the extent that environmental quality supercedes finances in director's decisions 

Although the Monterrey Commitments proclaim a focus on environmental 

protection, the prospects for retaining BECC's management style and priorities remain 

slim. Rhetoric from Washington indicates that decision makers, including President 

Bush, now perceive NADBank as an economic development, rather than environmental 

protection institution (NADBank 2001). Speaking in support of the reforms before a 

Senate Foreign Relations Subcommittee, Treasury Under Secretary John Taylor (2002) 

emphasized NADBank's capacity to promote borderlands economic development, as a 

precursor to environmental protection. 

The BECC-NADBank relationship improved after the MOU and N ADBank 

financing of BECC-certified projects, but little in the relationship's history bodes well for 

borderlands sustainability. NADBank's increased institutional power, which undermines 

the statutory relationship, and the proposed Board of Directors merger threaten BECC's 
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capacity to facilitate borderlands sustainability. Compounding these threats, NADBank 

failed to clearly endorse sustainability's ideals. Despite its many weaknesses, BECC 

shows considerably more enthusiasm for sustainability than NADBank. 

The BECC-NADBank relationship exerts, at best, mixed and, at worst, negative 

affects on the five criteria for sustainability (Table 6-2, p. 224). The interinstitutional 

relationship negatively influences holism and openness/participation. The relationship 

prevents BECC from ensuring that certified projects receive financial assistance and, 

hence, hampers holistic borderlands environmental policy. Moreover, the Bank's limited 

criteria focus exclusively on technical and financial rules. Borderlands openness and 

participation also decline as a result of two factors in the BECC-NADBank relationship. 

First, the closed Bank procedures fail to provide for oversight or participation on 

decisions affecting borderlands communities. Second, the disregard of opposition to the 

merger imperils the advances in public participation made through BECC's innovations. 

In a more positive vein, the BECC-NADBank relationship demonstrates mixed 

affects on border orientation, capacity building, and environmental quality. The locus of 

day-to-day decisions remain in the borderlands. However, the border orientation 

sustained a significant blow when high-level decision makers ignored grassroots 

stakeholders regarding the Monterrey Commitments. In addition, the Bank's loan 

structure does not reflect needs defined by the borderlands context. Although the loan 

adds little to borderlands community capacity, the grant program's successful 

implementation provides significant resources. Finally, BECC-NADBank interaction 

also shows mixed influences on environmental quality. Institutional collaboration results 
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in the development of some environmental infrastructural projects. On the other hand, 

the relationship's legacy demonstrates missed opportunities. In particular, the Bank's 

initial inability to support BECC-certified projects and a lack of commitment to 

environmental protection hinder local efforts to remedy environmental degradation. 

Conclusion 

Chapter three finds that BECC's policy and institutional designs, while flawed, 

offer considerable promise for sustainability. These designs provide at least a partial 

framework to combat the degenerative politics, unbalanced social relationships, 

impoverished communities, and degraded environment characteristic of the borderlands 

boom-and-bust legacy. Borderlands sustainability requires that BECC seize the 

opportunities atTorded in the policy and institutional designs and overcome the designs' 

flaws. In spite of significant challenges, BECC represents the borderlands best hope to 

break unsustainable boom-and-bust political-economies. 

Like the analysis of project certification in chapter five, this chapter's analyses of 

the public participation, sustainable development, technical assistance, and BECC-

NADBank relations reveal several successes and, also, significant setbacks. One the one 

hand, the participation requirements may plant the seed for public involvement to grow 

through the U.S.-Mexico borderlands. Likewise, the committed efforts of several BECC 

officials and the borderlands environmental community inspired increased attention to 

sustainability. On the other hand, participation remains almost exclusively procedural 

and prevents stakeholders from exercising much policy influence. Similarly, the high 

sustainability recognition bore little fruit. 
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Table 6-2 (p. 224) presents the affects these four program areas on the criteria for 

borderlands sustainability. Overall, the table reveals BECC's inconsistency. In some 

areas, the Commission's programs perform well, while others show mixed or negative 

influences on the criteria for sustainability. In general, BECC's sustainable development 

program most positively affects borderlands sustainability. The Commission's technical 

assistance efforts also tend to promote sustainability's ideals. Community participation 

and relations with NADBank show BECC's mixed, or lack of, ability to foster 

sustainability. The relatively poor scores reflect missed opportunities. Despite some 

important innovations, the performance of community participation forms an up and 

down pattern - positively influencing some criteria and exerting mixed and negative 

affects on others. Only relations with NADBank consistently negatively affect 

sustainability. Although BECC-NADBank relations show mixed influences on three 

individual criteria, the interinstitutional relationship rarely enables BECC to foster U.S.

Mexico borderlands sustainability. 

Overall, the table shows that BECC's programs most strongly promote border 

orientation and capacity building. Three of the four activities positively affect the border 

orientation criterion. The remaining component - relations with NADBank -

demonstrates a mixed influence on this characteristic of borderlands sustainability. 

Chapter one argues that, along with policy-oriented grassroots social networks and an 

ethic of place, binational institutions form a key resource to overcome boom-and-bust 

development. BECC's binational, border orientation represents a significant policy 

breakthrough supporting transboundary environmental protection. 
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Table 6-2. Performance of BECC's Public Participation, Sustainable Development and 
Technical Assistance Programs and BECC-N ADBank Relations 

on Sustainability Criteria 

Holism Border 
Orientation 

Openness/ 
Participation 

Capacity 
Building 

Environmental 
Quality 

Public 
Participation + +/- + 

Sustainable 
Development +/- 4- +/- + + 

Technical 
Assistance +/- _l_ + +/-

Relations with 
NADBank +/- +/- +/-

Legend: + = positive performance on criterion; - = Negative performance on criterion; 
+/- = mixed performance on criterion 

Likewise, the analysis reveals that capacity building forms the Commission's prime 

strength. Community participation, sustainable development, and technical assistance 

strongly build grassroots capacity to resolve environmental problems. Relations with 

NADBank demonstrate mixed influences on sustainability. In the borderlands context, 

characterized by inadequate community socio-political, economic, and environmental 

resources, BECC's capacity building offers grassroots stakeholders new ways to promote 

sustainability. The effective capacity building efforts demonstrate the Commission's 

ability to deliver its promise of sustainability. 

BECC's relatively low scores for environmental quality and participation and 

openness reflect the Commission's inability to consistently promote substantive 

excellence in the areas. Of BECC's main programs, only sustainable development 

clearly provided consistent major environmental quality gains and none of the programs 

provided more than mixed support for public participation. In some respects, these low 
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evaluations are misleading. Few border observers would argue that BECC caused 

deterioration of either borderlands environmental quality or the avenues for public 

participation. Instead, this analysis suggests that BECC's programs prompted modest 

environmental quality improvements and public participation innovations. In other 

respects, however, the evaluations are accurate. The analysis finds that BECC requires 

minimal environmental standards and, generally, fails to incorporate innovative and 

environmentally-sensitive characteristics into technical assistance. Similarly, procedural, 

as opposed to substantive, participation represents the norm Some programs, for 

instance technical assistance, offer few opportunities for public involvement. BECC 

reforms focusing on getting more consistent environmental quality gains and authentic 

public participation will enable BECC to better facilitate borderlands sustainability. 

BECC programs demonstrate few instances of encouragement for holistic policy 

designs. The four programs analyzed rarely comprehensively address borderlands socio

political, economic, or environmental dilemmas. Only sustainable development and 

technical assistance exert somewhat mixed influences on holism. The lack of consistent 

efforts to holistically resolve borderlands environmental problems community 

participation and BECC-NADBank relations represent significant obstacles to 

borderlands sustainability. Contextually-sensitive and experiencially-derived reforms 

must empower the Commission to increase the level of comprehensiveness and holism in 

all of BECC's programs. 

In general, this analysis of BECC's five main program areas shows numerous 

successes. BECC's performance closely follows policy design strengths and weaknesses. 
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When faced with effective policy designs the Commission thrives, but BECC appears 

unable to overcome design flaws. For instance, BECC's performance strengths mirror 

the policy design effectiveness in border orientation and capacity building. In contrast, 

both the policy design and BECC's performance rarely demonstrate much support for 

holistic borderlands environmental policy. 

In keeping with the project's goals - theoretical, empirical, and applied -the next 

chapter addresses several issues. First, the chapter begins with a review of the major 

theoretical and empirical research findings. Second, the chapter discusses the research in 

relation to policy design. This discussion devotes special attention to understanding the 

theory's role in promoting improved environmental governance. For instance, the 

analysis explores the link between policy design and policy performance in greater detail. 

Finally, based on the findings of the policy and institutional design analyses and 

performance evaluation, the chapter offers insights to advance U.S.-Mexico borderlands 

sustainability. The discussion presents new policy directions intended to bolster the odds 

that BECC and future institutions help grassroots communities promote sustainability. 
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CHARTING A COURSE FOR SUSTAINABILITY 

Borderlands traditionally form marginalized buffers between nations. Social, 

economic, and political changes taking place since the last quarter of the 20"' century 

alter this traditional role. Contemporary borders often form binational interchange focal 

points. Transboundary economic activity increases cross-border interaction leading to 

interdependence and, in some cases, integration. New information technologies ease 

communication across boundaries and facilitate binational social linkage development. 

In spite of expanded economic and social linkages, political inertia and 

entrenched interests frequently hinder borderlands policy and institutional change. Along 

the U.S.-Mexico border, in particular, boom-and-bust development defines social, 

political, and economic relations. Boom-and-bust regimes foster degenerative political 

institutions and divisive social relations. In addition, by relying on wanton natural 

resource exploitation, these regimes promote widespread environmental and ecological 

harm. Rapid urbanization and industrialization combined with extreme poverty 

overpower obsolete, inadequate institutions and infrastructure to exacerbate boom-and-

bust pathologies. 

This research examines U.S.-Mexico borderlands environmental policy, BECC in 

particular, and evaluates the prospects for sustainability. BECC represents the last, best 

policy for U.S.-Mexico borderlands sustainability. Numerous institutional and policy 

design characteristics, such as the sustainable development mandate, an emphasis on 

public participation, and a capacity building focus, give BECC the potential to positively 

affect sustainability's prospects. In addition, the political landscape at the time of 
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BECC's founding seemed especially receptive to sustainability. The NAFTA debate 

focused attention on the U.S.-Mexico borderlands. This consideration for borderlands 

needs stressed the importance of environmental protection in post-NAFTA policy. 

Additionally, several of sustainability's socio-political, economic, and environmental 

ideals found sympathetic ears in the Clinton and Salinas Administrations. Finally, 

springing from the borderlands ethic of place, the emergence of engaged, policy-oriented 

grassroots social networks offered BECC a valuable resource. 

Most borderlands communities traveling the boom-and-bust policy road are on a 

perilous journey toward an unsavory destination. Degenerative social and political 

processes do little to empower, and can actually weaken, policy-oriented grassroots 

groups. Communities that traverse boom-and-bust paths find few means to address 

public problems and leave borderlands stakeholders with inadequate resources and 

institutions to significantly improve their situation. The boom-and-bust road ends in 

atomized, impoverished, and polluted communities. 

Although the boom-and-bust road's legacy presents enormous problems, it does 

not represent the only policy trail available to U.S.-Mexico borderlands communities. 

Sustainable roads offer borderlands communities hopes of both a less perilous journey 

and a more rewarding destination. While the sustainable road does not always follow the 

route of least resistance, travelers eho chart this course receive more in return for their 

efforts. For example, short-term expediency can lead decision makers to neglect political 

institutional development and environmental protection. In the long run, however, 

resources and political will invested in institutions and environmental protection enable 
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borderlands communities and stakeholders to combat socio-political degradation, 

economic injustice, and environmental deterioration. As communities travel sustainable 

roads, they find increasingly promising stopover points. Frontages along sustainable 

roads present bright futures - harmoiiioiis and respectful social relations, strong local 

social networks, effective and participatory political institutions, just economies, and 

heahhy, diverse ecosystems and urban environments. 

In the aftermath of NAFTA and other globalizing tendencies, the ability of U.S.

Mexico borderlands communities to chart a course along sustainable roads forms realistic 

possibilities. Although far from certain, a mix of outside assistance and capacity 

building, political commitment, and grassroots participation can provide borderlands 

communities a map to follow sustainable routes. On the surface, given the threats 

associated with economic globalization and the tendency of borders to exaggerate social 

and environmental problems, the prospects for sustainability appear bleak. A deeper look 

reveals that many of the same forces thought to hamper sustainability, when viewed from 

another angle, can facilitate it. Just as the socio-political, economic, and environmental 

damage from divisiveness are aggravated in the borderlands, the benefits of cooperation 

are similarly amplified. The creativity inherent in new economic relations can facilitate 

novel socio-political institutions and innovative environmental protection policy. 

Although BECC efforts undoubtedly improve the quality of life in borderlands 

communities, the Commission failed to facilitate widespread, fundamental changes 

necessary for sustainability. Most significantly, BECC's policy design does not provide 

sufficient resources to overcome the boom-and-bust legacy. For instance, BECC possess 
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limited tools - project certification and technical assistance - to assist borderlands 

communities. In addition to design flaws, BECC's administration seldom demonstrates 

remarkable initiative to foster sustainability. Through the end of 2002, only 16 of the 70 

BECC-certified infrastructural projects reached full operation. Similarly, BECC's 

inconsistent and procedural embrace of public participation prevents the Commission 

from capitalizing on its greatest resource - grassroots policy networks. A shifting 

political environment also increasingly constrains sustainability advocates. Due to 

ideology and in response to events, such as the 9/11 attacks and an economic downturn, 

national executives now appear less committed to sustainability's ideals. Additionally, 

current public borderlands discourse focuses less on environmental protection, socio

political institution building, and economic justice and more on borderlands commerce 

and policing the border to protect national security. 

Chapter one declares several goals for this research project. These goals fall into 

three broad categories - empirical, theoretical, and applied. Empirically, the project 

provides accurate assessments of the U.S.-Mexico borderlands context for environmental 

policy and BECC's ability to facilitate sustainability. Theoretically, the research utilizes 

and builds on policy design theory. The applied mission devises policy prescriptions for 

strengthening BECC's capacity to foster borderlands sustainability. In light of the dire 

needs facing borderlands communities, the applied goal remains vital. Despite a less than 

stellar policy design, weak administration, and increasing political constraints, policy 

reforms can fortify BECC's ability to facilitate sustainability. 
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The remaining sections of this concluding chapter help complete the projects' 

goals. The first section reviews the empirical findings presented in the analysis. This 

review focuses on each of the three main components of the research - problem 

introduction and overview, contextual analyses, and examination of BECC's design and 

accomplishments. The following section discusses the theoretical implications of this 

analysis. In particular, this section explores the utility of policy design theory for 

analyzing BECC. The final section of this chapter offers policy prescriptions to bolster 

BECC's capacity to assist borderlands communities and stakeholders chart courses along 

sustainable roads. These recommendations can help borderlands communities become 

truly satisfied with both their journeys and destinations. 

Sustainability, the U.S.-Mexico Borderlands, and BECC 

This section recaps the main themes and findings of the research project. It 

focuses on assessing the prospects for sustainability in the U.S.-Mexico borderlands and 

discovering ways for communities to reach this elusive goal. The project proceeds in a 

somewhat formal maimer. Each chapter builds on the insights and findings of previous 

chapters. This section first retraces these building blocks in broad outline and then 

summarizes the individual chapters in greater detail. 

The discussion begins by setting the stage for the project. This includes an 

overview of the problem, an introduction to the problem's causes and resources available 

for its resolution, a forecast of the quality of life that accompanies sustainable policy, and 

a description and justification of the analysis theory - policy design. The core 

component of policy design states that the policy must fit the context. Accordingly, 
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attention then turns to the solution and problem contexts for borderlands sustainability. 

Sustainability resists an objective, consensual definition. Accordingly, this discussion of 

the solution context explicates frequently used frames of sustainability. Based on 

common ideals within the competing sustainability frames, detailed examinations of the 

problem contexts analyze U.S.-Mexico borderlands socio-political, economic, and 

environmental conditions. The final coii5>onent of the project provides a detailed 

analysis and evaluation of BECC. The analysis employs policy design theory described 

in the first section and evaluation criteria devised in light of the contextual analyses. This 

section focuses first on BECC's institutional and policy designs. The discussion then 

spotlights BECC's ability to translate these policy and institutional designs into action. 

Chapter one provides an overview of the importance of borderlands 

environmental policy. The U.S.-Mexico borderlands environment represents a focal 

point for understanding changing social, political, and economic conditions associated 

with globalization. Historically, short sighted, exploitative boom-and-bust development 

ill suited for the borderlands complex jurisdictional milieu and aridity jeopardized the 

region's socio-political, economic, and environmental health. To remedy these problems, 

institutional and political relationships that emphasize binational interaction and local 

control can help forge sustainable policy paths. Although charting these new policy 

avenues remains difficult, the borderlands holds several positive policy attributes. In 

particular, binational decision making institutions and policy-oriented social networks 

combined with the region's ethic of place offer considerable grounds for optimism. 
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Chapter two asserts that public policy matters. Policy can assist or hinder the 

grassroots struggle for sustainability. The Nogales, Sonora BECC meeting reveals that, 

though policy sometimes lags community and environmentalist efforts, these borderlands 

actors recognize how public policy structures quality of life in the region. Ironically, 

political science interest in policy content remains minimal. Even studies that purport to 

focus on public policy often emphasize process and institutions while relegating content 

to the background. Policy design theory forms a key exception to the general trend. The 

approach combines political and social behavior and institutions with policy content to 

present a holistic political science-based public policy theory. Policy design's core tenant 

- effective policy requires design-context congruence - guides this analysis. 

Given the importance of contextual analysis to policy design theory, chapter two 

also investigates the intellectual and practical basis for sustainability - the solution 

context. Sustainability is inherently political •- the concept resists an objective and 

universally recognized definition. Analysts describe sustainability using different frames. 

Primary frames that define the sustainability discourse include economic efficiency, 

justice, and political theory/deep ecology. Although many points of departure separate 

these frames, a handful of core themes emerge offering practical steps to encourage 

sustainability. An ecological approach remains paramount. Policy designs for 

sustainability must incorporate social, political, economic, and environmental 

dimensions. The common themes also suggest that designs encouraging democratic 

participation, civic engagement, and incorporation of grassroots knowledge geared 

toward innovation likely promote sustainability. 
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Chapter three continues the contextual analysis with a detailed analysis of the 

problem context - boom-and-bust development's legacy on U.S.-Mexico borderlands 

socio-political, economic, and environmental conditions. The chapter presents 

borderlands dynamics in several contexts. First, a discussion of borderlands, in geneial, 

reveals the problematic nature of policy design in these contexts. The rise of intermestic 

policy issues especially creates design challenges. The water allocation conflict along 

Rio Grande.'Tiio Bravo illustrates the need for binational, innovative, and flexible designs 

to address intermestic issues. Second, a comparative analysis examines the U.S.-Mexico 

borderlands relative to other international border regions. This analysis suggests that the 

push-pull characteristics of the U.S.-Mexico borderlands create a unique borderlands 

context marked by extreme interdependence, but rarely full integration. 

Chapter three also includes detailed analyses on the U.S.-Mexico borderlands 

socio-political, economic, and environmental contexts. The depictions form a dismal 

picture of life along the U.S.-Mexico border. Rapid urbanization and industrialization, 

virtually unchecked by anemic political institutions, exacerbate decaying and inadequate 

environmental infrastructure and squander limited natural resources. Degenerative social 

and political relations threaten one of the region's core resources - committed policy-

oriented social networks. Despite the growth of maquiladora manufacturing plants, 

increased binational trade, and migration to sunbelt communities, extreme poverty and 

inequality remain the norm. Policy designs for the socio-political, economic, and 

environmental contexts must maximize binationality. participation, capacity building, and 

environmental quality. 
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Chapter four places BECC at the forefront. The chapter describes and evaluates 

the Commission's institutional and policy designs. The chapter also introduces criteria 

for evaluating BECC's contribution to borderlands sustainability. Based on the analysis 

of the solution and problem contexts, these criteria include holism, border orientation, 

openness/participation, capacity building, and environmental quality. 

BECC's instutional design - mission, organization, binationality, certification, 

technical assistance, and overall organization — represents a promising model for 

borderlands sustainability. These institutional design characteristics consistently 

positively relate to the U.S.-Mexico borderlands sustainability criteria. BECC's 

binationality and certification criteria exert especially strong influence by positively 

affecting each component of sustainability. The two negative affects of the institutional 

design on holism and openness/participation stem from BECC's narrow mission and 

closed technical assistance process, respectively. BECC organization also shows mixed 

affects on border orientation and openness/participation and the overall institutional 

design's demonstrates mixed affects on holism. 

BECC's policy design - statute, agents, target populations, policy tools, and 

overall logic--presents mixed prospects for sustainability. None of the policy design 

elements show an entirely positive relationship to the five criteria for U.S.-Mexico 

borderlands sustainability. Policy tools, for example, demonstrate mixed affects on 

holism and participation. Overall, the policy design performs strongest in terms of border 

orientation and weakest in terms holism. Aside from target populations showing mixed 

affects, every design element positively influences capacity building. While the 
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generally favorable relationship between policy design and the criteria bode well for 

sustainability, three design features pose challenges - a narrow range of policy 

alternatives at BECC's disposal, heavy reliance on technical expertise, and a pro-

development bias due to the infrastructural emphasis. In sum, BECC's policy design 

hints, but does not promise, that the Commission can facilitate borderlands sustainability. 

Chapters five and six analyze and evaluate BECC's accomplishments in five main 

areas - project certification (chapter five), public participation, sustainable development, 

technical assistance, and relations with NADBank (chapter six). The analysis reveals that 

BECC makes some significant contributions to borderlands sustainability. Almost all 

BECC program areas positively affect capacity building and border orientation. The only 

exceptions are BEC C/N AD Bank relations -- mixed influences on both criteriaand 

project certification - mixed affects on capacity building. 

Despite the BECC's success on these two criteria, overall the Commission 

appears unable to overcome the design flaws. BECC marshaled few projects into 

operation and most BECC-certified infrastructural projects show little innovation and 

awareness of the borderlands context. BECC's commitment to its primary target 

populations - environmental engineers and utility departments - squeezes out ahernative 

design voices. In addition, BECC's adherence to community participation and, to a lesser 

degree, sustainable development ideals remains more procedural than substantive. 

Although the U.S.-Mexico borderlands is not without resources for sustainability, 

this research depicts the region's communities and stakeholders needing significant 

resources to chart sustainable courses. Although BECC offers borderlands communities 



237 

and stakeholders a glimpse of these resources, design flaws and lack of significant 

results, at least partially due to administrative decisions and foci, constrain the 

Commission's ability to foster borderlands sustainability. The massive threats to 

borderlands socio-political, economic, and environmental systems remain largely 

unaddressed by BECC. The context demands a thoroughly ambitious policy design. 

While BECC maintains several accomplishments, it seldom displays innovation and 

tends to act at the margins. 

Lessons for Policy Design 

Policy design represents a political science theory that conscientiously considers 

policy content. However, the focus on policy content does not inherently mean that the 

theory is always appropriate. This section assesses, in hindsight, the appropriateness of 

policy design analysis to investigate BECC's ability to promote U.S.-Mexico borderlands 

sustainability. In general, the theory proves quite useful and accurate. The theory 

appears especially well suited for policies with amorphous or contentious goals, such as 

sustainability, and complex policy contexts, for instance the U.S.-Mexico borderlands. 

Policy design analysis also proves particularly useful for discovering design flaws that 

frustrate desired policy outcomes. 

Although policy design serves the analysis well, minor drawbacks with the 

theory's applicability to BECC warrant brief discussion. In particular, the rare status of 

BECC as an institution and a policy, at times, creates some confusion. Policy design's 

language and concepts relate more closely to BECC's policy characteristics, both those 

defined in the statute and those devised by the Commission, than to the institutional 
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characteristics. For instance, the theory's language and concepts - statute, agents, target 

populations, and policy tools - do not entirely capture BECC as an institution. This 

analysis deals with this confusion by expanding policy design theory to include attention 

to institutional design. Using the basic logic of policy design theory, the research defines 

key institutional design elements and assesses their congruence to the problem and 

solution contexts. Although the situation when a policy and institution are essentially the 

same remains rare, the confusion suggests that policy design theory is, at times, 

incomplete. In a more positive vein, the example also illustrates how analysts can adapt 

the theory to meet atypical policy cases. 

Given the disputed nature of sustainability and the complexity of the U.S.-Mexico 

borderlands, policy design's flexibility and discursive nature proved especially valuable. 

Some policy analysis methods utilize universal application of fundamental criteria. For 

instance, public choice emphasizes economic efficiency regardless of policy context. 

Instead, policy design provides general guidelines and common language that nuanced 

attention to policy goals and the means to accomplish them. Discursiveness enables 

stakeholders and theorists to inform the policy analysis. For instance, this research relies 

heavily on environmental theory discourse to explicate core ideals of sustainability. 

Policy design's emphasis on context provides a means to develop insightful analysis 

absent objective and consensual measures for policy success. 

The incorporation of policy content yields applied insights to communities 

searching for solutions to complex public policy dilemmas. Policy design encourages 

problem-centered policy analysis. Design analysis enables analysts to observe strengths 
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and weakness of the policy in terms of its capacity to fulfill specific goals, including 

enhancing democratic values, facilitating justice, resolving various substantive issues, 

and, in the analysis, promoting sustainability. Assessments of the fit between policy 

design elements and various aspects of the policy context provide clues to the 

appropriateness of the policy content for the given goal. Depictions of the contexts 

enable analysts and stakeholders to envision solutions to seemingly intractable policy 

conflicts and reforms to ineffective policies. In this sense, policy design theory helps 

build capacity to resolve public problems. 

The empirical findings of this research carry implications for policy design 

theory. The policy design approach proves astute and accurate. While the research 

anticipated a correlation between design and performance, the closeness of fit between 

BECC's designs and its accomplishments in the program areas is remarkable. The 

evaluations of BECC's institutional and policy designs track closely with the 

Commission's success and failures. For instance, BECC's policy design tends to lack 

attention to holism. Correspondingly, BECC demonstrates few holistic and 

comprehensive policy accomplishments. Additionally, the institutional and policy 

designs emphasize capacity building and border orientation. The examination of BECC's 

program areas reveals that the Commission's strongest positive affects on borderlands 

sustainability occur through border orientation and capacity building. 

The empirical findings also indicate that policy design errors trunp the strong 

points of the design. Regardless of strengths in other areas, this analysis reveals that 

design flaws can doom public policy. Although numerous institutional and policy design 
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elements closely fit the contexts for borderlands sustainability, a handful of flaws 

significantly damage BECC's capacity to promote sustainability in the U.S.-Mexico 

tsorderlands. For instance, the policy design defines a narrow range of policy tools, thus 

limiting BECC's ability to comprehensively, holistically, and innovatively address 

borderlands needs. In addition, the relative importance of various target populations 

implies that the design values conventional expertise from environmental engineers and 

utility departments over grassroots stakeholders' indigenous knowledge and commitment. 

Correspondingly, BECC seldom fully engages important policy-oriented social networks. 

The power of design flaws to undermine policy performance suggests that 

effective policy demands thorough and complete analysis. Early identification of 

incongruities between design and context and reforms to remedy these errors can prevent 

policy failure. Correspondingly, policy analysts must forge more visible roles for 

themselves. Speaking, both literally and figuratively, with stakeholders creates symbiotic 

relationships that strengthen analysis and the stakeholders' ability to engender desirable 

policy outcomes. By anticipating problems, policy design analysis offers insights into 

useful reforms that permit policy to meet its promises to diverse communities. 

Beyond Infrastructure; Recommendations for Sustainability 

The analysis of BECC's performance on its major program areas demonstrates the 

Commission's duality. In some ways, BECC flourishes and appears on track to become 

an important force for U.S.-Mexico borderlands sustainability. In other ways, however, 

BECC promotes unimaginative policy more emblematic of borderlands boom-and-bust 

development, than of sustainability for the region's future. Ideally, policy makers and 
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stakeholders would agree to significant changes in BECC's policy design. These designs 

could remedy the Commission's inability to powerfully and consistently facilitate 

borderlands sustainability. However, even absent policy design reformulation, the 

potential for reform remains strong. BECC's successful mandate expansion proves that it 

maintains the capacity to overcome policy design constraints. 

Policy reform offers BECC the means to help transform U.S.-Mexico borderlands 

communities from poster children for the pathologies of boom-and-bust development into 

models of sustainability. Tepid reforms will not work. BECC needs designs and 

resources commensurate with its ambitious policy goals. This section proposes reforms 

for sustainability. The recommendations fall into three broad categories - holism and 

comprehensiveness, authentic participation, and innovation. Signaling a high degree of 

interrelatedness, specific reform proposals often influence more than one of the 

categories. Although these prescriptions represent important steps to improve BECC, 

they do not exhaust the universe of potential policy adjustments. 

Comprehensiveness and holism offer considerable returns in terms of 

sustainability. However, holism is often negatively affected by BECC's institutional and 

policy designs and its actions in the major program areas. To become more holistic, 

BECC must expand beyond development-based policy. The Commission's policy design 

emphasizes development-oriented policy, such as project certification and technical 

assistance, but does not preclude it from utilizing other policy tools. Sustainability in the 

complex borderlands jurisdictional milieu demands institutions capable of transboundary 

coordination, planning, and networking. BECC's border orientation makes it an obvious 
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institution to facilitate coordination. BECC must make coordinating regional policy a 

prime confjonent of its mission. To ensure maximum participation, BECC should offer 

incentives - perhaps expedited project certification, technical assistance, and resources -

to contributing communities. In addition, the Commission should structure 

transboundary networks to focus on a range of borderlands issues, not merely 

environmental infrastructure. 

BECC should also initiate stronger stakeholder education and capacity building 

programs to further holism through non-development policy approaches. The 

infrastructural model of environmental policy offers minimal roles for stakeholders. 

Behavioral changes that reduce natural resource use lower the urgency for expensive, 

highly technical infrastructure. Policy designs that provide constituents with the 

knowledge, resources, and incentives to minimize resource use and remedy 

environmental degradation offer sustainable alternatives to development. These policy 

reforms also encourage authentic participation. 

Comprehensiveness and holism are undermined by the poverty that characterizes 

most borderlands communities. Providing funds to communities that attempt to address 

their environmental needs helps overcome the limitations that these communities face. 

The BECC/'N ADBank interaction forms the primary means to provide capital to these 

struggling communities. Although initial tensions dissipated, the BECC/NADBank 

funding relationship remains flawed. BECC should find alternative funding for holistic 

policy. By directly distributing funding, the Commission would have more input to 

encourage complex and ambitious policy designs. In addition, alternative funding 
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streamlines the process and offers quicker policy results. Lastly, if BECC provides direct 

resources, it becomes less dependent on NADBank. 

Other, comparatively minor, policy adjustments can promote comprehensiveness 

and holism. For instance, BECC should revise its sustainable development criteria to 

include a mandate that communities submit a cumulative and long-range developmental 

plan. These plans will provide considerable assistance to the Commission's policy 

coordination programs. The plans will also present local decision makers and 

stakeholders with information needed to assess and design environmental policy. 

Participation by grassroots stakeholders holds significant promise for 

sustainability. The empirical analysis reveals that much of the participation on BECC-

related issues is procedural and pro forma, rather than substantive and genuine. Policy 

reforms to increase both the scope and policy influence of participation represent 

promising avenues to facilitate sustainability. Quite simply, BECC must increase 

outreach to grassroots stakeholders and provide them with more seats at the 

infrastructural design table throughout process. Toward this end, the expanded 

sustainable development guidelines form important policy reform achievements. 

In addition, policy should initiate programs to engender civic cnvironmentalism. 

By acting to protect their local environment, stakeholders possess genuine policy 

influence. For instance, BECC capacity building and technical assistance programs 

should equip the borderlands environmental community with resources to monitor local 

environmental conditions. Similarly, as mentioned above, BECC should provide 

knowledge, resources, and incentives that enable people to reduce resource use and 
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remedy environmental degradation and, in the process, change their role from passive 

consumer to active participant. 

Effective and authentic participation often occurs in neighborhoods. Due to its 

focus on highly technical, large scale infrastructural projects, BECC tends to neglect 

borderlands neighborhoods. BECC must facilitate neighborhood-centered environmental 

protection. For instance, the Commission should offer small grants and technical 

assistance to empower grassroots networks and spark small-scale, locally-administered 

projects. To ensure comprehensiveness and holism, the program should also support 

political and economic activities. Small infusions of capital or expertise often make the 

difference between a micro-business' success and its failure. Consequently, the program 

will promote self-sufficiency in impoverished borderlands communities. 

Innovative environmental policy forms a fundamental requirement of the U.S.

Mexico borderlands context for sustainability. The empirical analyses of BECC's 

institutional and policy designs and the Commission's main program areas, illustrate a 

dearth of novel and imaginative policy. The lack of innovation relates somewhat to the 

procedural nature of BECC-related participation. Correspondingly, successful efforts to 

facilitate substantive participation should also encourage innovation. 

Innovative policy must be fostered by concrete reforms, not simply promoted as 

an artifact of expanded participation. In particular, BECC should provide incentives to 

grassroots environmental NGOs to submit policy proposals. These incentives would 

represent an important policy reform for innovation. Grassroots NGO involvement 

supports innovation through the incorporation of indigenous knowledge into policy 
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proposals. Additionally, BECC should form networks with borderlands colleges and 

universities. Strong relationships between BECC and academic institutions facilitate 

breakthroughs in a wide range of areas, such as planning, architecture, infrastructural 

design, and public policy. 

Subsidizing original and appropriate policies also facilitates innovation. Often 

innovative projects lack short-term financial viability. BECC should subsidize start-up 

costs for communities to utilize innovative, sustainable technologies. Imaginative 

proposals must focus on creating binational designs. However, numerous obstacles -

distrust resource differentials, and jurisdictional barriers - inhibit binational designs. To 

break down these barriers, BECC should earmark subsidies and incentives for innovative 

binational designs. These incentives will produce enthusiasm for binational cooperation 

to solve joint problems. 

These proposals form important and ambitious policy reforms. Timid policy 

poorly serves U.S.-Mexico borderlands communities. Despite efforts of committed 

stakeholders, these communities cannot easily overcome the boom-and-bust legacy. The 

region faces monumental challenges. The payoff associated with overcoming the 

obstacles demands continued, redoubled policy efforts to help borderlands communities 

find sustainable roads. With so many roads to select from, these communities need 

guidance from binational policy institutions to chart their courses. If BECC incorporates 

appropriate reforms to overcome policy design flaws, the Commission offers borderlands 

communities the best hope to find the elusive sustainable trails and, hence, fulfill its 

mandate to facilitate U.S.-Mexico borderlands sustainability. 
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