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INTRODUCTION

The idea for this state-of-the-art review grew ouvt of several
discussions, participated in by the primcifizl invesiigotar, in which
“institutions” end "institutional factors® were enalyced and examined.

It was recognized that many research reports, articles, and books, as
well as nurerous conference papers on water frsquenily used the term N
or its severzl varients (e. g., “institutional," “institutional factors,"
“institutional arrangements,"” "institutional processes,” ete.). The
principal investigator had himself uvsed the term "institutional con-
straigte” as applied to water menagekent in the Detroit metropolitan
area. Yet 2s discussion proceded, £t becane epparent that there were
diverse meanings for ithe temrm &nd that these were often unclear and
uncertain. Hence it seemed challenging to explore what was known on

the subject of institutions particularly es related to urban-getropolitan
water maznzgement. ,

In & beckground meworendum prepared in the formuletion of this
project it was suggested that most of what has been and will be done
with reepect to urban-metropelitan water pleonning, development, and
ranagement hes and will be done through socizl institutions, both
private and public. It was zlso suggesited that xuch of what hes not
or cannot be done will; in turn, reflect & varlety of inetitvtional
constreinte. Inplicit 4n theee staterxentis waes the ides thai institu-
icns provide the basis fer human collaberation in regular end systematic
ways, both formal and informal, and that weter plsnning, development, =~
and manzgewent in the urbun-metropolitzn context has to be based on
such cellaboration. Although this view of institutions is brozder .
. than that which is frequently encountered in the literzture, %t is
clear, now thet the study has been compleied; that even this view
represents a partisal and too lirited a conception of what institu*ions -
are and how they relzie to water mansgement.

It wes recognized from the beginning of the 1 :-owect that the term
inetitution end its severcl veriznis vere often ueed as & xind of “black
box" to explein eway human diuencsions of pb_y;cu.‘“ situations (the
gocio-pelitical and soclo-psychological). Thus failures of plans or
programs were olten simply labelled ze cue ﬁo “institutional inedequacles.”
Prcblerms were designated institutional when “hey seemed to involve

intrensigent socio-political perversities, or reflected ceonflicts among _
deep-seated social values and beliefs. Thus, it anbeg“nd fron the begin=-
.ning eof the project that there were many uses of tha tern “institutiocn®
and probably coneiderable embilguity and even confusion over itis meaning.
In any cesa, the reconncissance of the pubject. in connecticon: with planning
the project; indicated that the formal study of ingtitutions end

l“Institutional Congireints on the Development of o Regional ¥eter
Supply Systemt  The Cuee of Detrolt,” by Normen Wengert and Geoxge H.
Welker, Jr., in Proceedinrsc, 4th Americen ¥ater Kesources Conference,
New York 1958,



institutional processes, perticularly as related to urben-metropcolitan
water, had not bwen extensive, ewan though the term was used frequently.

It wes in this context that the idea of doing a "stete-of-the-art

. survey and literature review” seemed useful, and this then led to the
formal proposal for the project. N

State~of-the-A1t Investig&tions‘

“State~of~the-ert" surveys have been developed and used most fre-
quently in the engineering and the "herd" sciencee. They are often a
prelirinery step to the prepcoration of resezrch plens and proposals,
Formal stete-of-the-art surveys have been less freguently used in the
- social, behavioral, end mansgerent sciences. This L¢ not to say that
in these disciplines research goes forward without first determining
what may be known on the egubject, but the formzliged procedure involved
in a state-of-the-art survey is not as yet frequently followed in these
disciplinem, It mny, therefores, be useful to describe what a state-of-
the-ari report is, and how one may be devclopsd. One of the more careful
articles on the subject, wxxritten by Ralph L. Darby and Walter H. Veazie
entitled "Writing a Stzte of the.Art Report,"Z2 stated: _

“Mors and more, scientists and engineers are using staote-
of-the-art reports &s e means of sumzerizing the current
knowledge in epecific areas of science &nd technology. Such
reporte, wnen published in Jjournals or &8 books, ere often
called ‘critical reviews.' Although the llterature refers
with increzsing frequency to state-of-the-art reports, there
are few guidelines to thsir preparaticn, content, or purpose.'’

Fror their experience these authors defined a stetie-of~ihe-art report as
follove: ‘

“A ciate~of~the-axt report is a compr&hcnsivegﬁn&lysis of
svailable knowledre (publ¢ahad srd unpubliched). on the
status of e particuler subject, eres or miecicn,’ frequently
written for the use of 2 specific reader szudience.”

Approeches to studying the state-cf-the-art on any subject today is
guite different from what i{ might have been a querier century zgo. That
difference is primerily to bs found in the exteat to which information »
storege-rotrfevel. . eyoters ef efd to the researcher hzve been developed.
In the laie 1940'c the echoler right have used the ireditionzl lidbrary
card catalog, and one cr two indexes that were then availsble,

Z“Hriting 2. State of the Lrt Report,” Brieriils Ressarch and
Stenderdn, by Ralph L. Derby end Welter H, Vezzie, May 1952, pp. 28-32.
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supplenented hy an lssuc by lasue search of perticular journals. Eince
+hen there hes been not only an inforrziion«explasion, butl aleo an
expiogion in the techniques for discovering relevant inforxation.

I+ is irpertant to erphasize that the present scientific com-
xunication netwerk (information sysiem) is extreordinarily complicated
end constently develeoping. In the lzst decade; & large nurber of
information finding systems have evolved, which suggest the scope of ;
gctivity in this field., With respect to water, ihe prograzs of the
imericen ¥Weter Resources dssocliation and the efforts of the Water
Resources Scilentific Infermetion Center represent rkzjor efforts et
ieproving informatlion systems with respect to this subject.

) It is clear, morecover, that useful informeticon is not cenfined to
conventionel primory end secondary publications (booke end journzls),

but includes government reports, conference proceedings, end similar

raterials, These xore fleeting sources ere particulerly difficult for

litrzries to store and even more difficult for scholars to retrieve,

since they do not usually enter inlo the norxzl atream of publication.

Yot often such metericls.ksy contain eignificent and valuable inforration.

The inforration explocion in the field of water (refleciing increased
ressarch) w&s eignifictntly encourusged by the creztion of the stzte water
recources centers under the Waier Resocurces Research Act of 1954, :
These centers have supported a varieiy of studles and sponsored a
variety of professional conferences, all of which have centributed to
the ineresse in information in this field, snd to the intensificetion
of the information storage and retrieval problems associsted therewith.

Concept Clerification

Since & state-of-the-zri report may represent the starting point

for a resecrch project, it is of limited usefulness, if it sinply is &
list f publicghed data cnd informetion on ¢ particulsr cudject.

fien its prirsry contribution mzy bs in ideniifying geprs in existing
literature and in revesling concepiual deficienciss in existing
infermation on the subject. An imporiant funciion of & siate-of-the-
ari review should therefcre, be the clorificsiicn of cencepte and defini-
tion of terms. The results of any perticular litéroture survey ney
reveal very 1little directly relevent to irc seaxrch toplc, or may indicate
&n absence of tightly knit concepts and idece, and a great deal of
confusion. It will alco holp identify resesrch needc, . ‘

ks w11l be docurented in thic roport, {hic pretent curvey on water
institulione proved to be particularly difficult. Iirct, the quantiiy
of litexcture dealing explicitly with the gubject of urban-meiropolitan
weter inctitutions wec limited. Although theiters is used with some

frequency, 1itile attention hes bsen pzld to its definition or to an

Tk

iz vse 1951. (P.L. B8-379, &s emended by P.L. 89~%04 ani P.L, 92~175.)



elzborziicn .0f g conceptunl framework which might be essoclated with

the term. Second, actuzl usage of the term institutlon (end. its:several
vari&nts) revealed a grezt deal of confusion and inconsistency. These
problems were clearly morc complex than had been initizlly enticipated.
Tne very fact that the term institution appeared frequently had led to
the &ssumption that there would be & more-or-less cleaxr cut body of .
information, if not literature, on the subject. This proved not to be
the case., The results axre, therefore, egssntially negative. This is
just another way of scying that the "art" was less developed than antici-
peted when the siate-of-the-art study was initieted. But, as with any
research, negative resulte ray be significant.

On the bzsis of this experience, it seems & reasonable generaliza-
tion that this situstion mey be sncountered rore freguently in socizl
€clence fields, simply because the social sciences are less tightly
structured than are most of the so—called '‘hzxrd® sciences. In addition,
for complex reasons, there is often far less precisicn in the social
sclences in the use of texms and concepta. The experience in conducting
this study hae led to the tentative conclusion, then, that in socisl
science areas, one of the major contributions of a state-of-the-art
review must often be clarification of terms and giving substance to
concepis. ’ '

Problemns in Defining Concepts and Ternms

Where terms zre concmete, and meanings well esteblished, the conduct
of a state-of-the-art study would seem to be a fairly routine procedure.
For example, the identification of literzture on a topic like “reservoirs
for urban weter supply” or “urban vater supply rates" and pricing™ or
"urban sterm weter manegement® or "urban flood plein zoning® should be
fairly straight focrward. These exzmples, it might be noted, could include
both technical ergineering referencec as well as references to manage-~ .
ment or social science litereture. In either cases the literature
- search would be direct and explicit. It would be necessary to deternine
vhat journals to sesarch and what oither sources to censider, but even this
procedure would seem to be guite straight forward. Some complexities
night arise in deciding whethexr to seszrch the "urbon problem' litercture
extensively; or {0 lirit the search to "weter inforrotion.' -Similarly,
the investigator wculd need to determine how thoernughly to search
engineering and scientific litersture, or hew thoroughly 6 review the
social science literature. The purpose of the review would help in
- deciding these issues. There would, o¢f cource; be no assurance that a
body of literature on the.subject in faci existed,’

Sirilarly, where the field or problem ares surveyed fits intc a
well structured discipline, or subject maiter area, such as urban waier
law, urban hydrology, sewese treatment, cost-benefits analyses,
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or project evaluation, the survey would also prokably be more-or-less
g tmi Sht furwal‘d. *

Through eppliication of a systems approsch, the stote-of-the-art
study would focus on the defined system and relevant lihkages. While
every systen is an intellectual construet, if it is to be useful and
to cormunicate to others, it must identify the specific relationships
to conventional treaiment, This ikperztiive of syetems enalysls, even
" in the social sciences, is the emphasis on logical relationships.

There is elways a texptation, particulsrly in social science re-
search, to follox the "Alice in ¥onderlend" epprosch of siving such
meenings to words and concepts es sultl the convenience of the re-
seercher. On occaslon, whero the stature of the author or the over-
whelming logic of his presentation 1g apparent, this may represent
intellectual innovation. But in most situstions existing meanings
end cusiomgry usages would seem to be the most appropriate starting
point. '

But the difficulty with the word "institution' (and its severzl
‘veriants) stems in part from the fact that it has traditionally been
used in severel disciplines with related but not entirely consistent
meanings, connotations, and implications. Although not fully realizéd
when this study was begun, it is now clezr that the term is not specific
or concrete, but that inimany uses_its reaning is vague and embiguous.
Hence one of the contributions of thls stete-of-the-ert review includes
describing the situation with respect to the use of key terms, indicating
the need for more rigorous definitions and cencept formulations and
suggesting the utility of particular definitions, '

To summarige, then, the initial assumptions of this study were
that while the mesning of the term institution in the several disciplines
in which 1t was most frequently used would differ, the problem would
be one of relating, reconciling, and clerifying. These disciplines
were sociology,; economics, ley polltical science, . public administration
and menagement, &nd perhaps certain engineering erexs. £And it was
assumed that in manzzerent and in engineering 1«tera1urc, the tern
institution weuvld, to o lerge extent, rellect the conceptualization
in the other fields. However, no body of literature dlrecily and
specifically on the svbject of urben water instiiuticns could be identi-~
fied so that this literature could rezdily be abun zoled and glven
meaningful struciure. ’

uIt migﬁt be noted that & eignificunt body of litermiurc focucing -~
oen rurel institutions, including Irrigeation institutionc, hue bsen ‘
developed, but thie is only indirectly relevent to the present study.




CHAPTER 1I

PROCEDURE AND KETHODOLOGY

A state-of-the-art xeview i8 an exercise in research. In some
eituations, €8 indicated in the previous chapter, the methodology may be
si:ple and straight forward., But in the case of this etudy, bscause

£ the definitional and ceonceptucl difficulties, it beceme necessary to
expcriment with 2 wide range of approzches. Thue, experience during the
initizl three months of effort in 1970 (which had indicated that the
subject was not well structureq ,that meanings of the term "institution"
vere often unclear, and that the literziure explicitly dealing with
urban water institutions was very limited) pointed to the need to re=-
exanine the methods to be used, and ultinately resulted in a more
. complicated approech.

One of the conclusions reached was that it would be necessary to
utilize a number of information storage and retrieval systems in the
hope that these might provide leads to significant literature on the
subject of institutions for urban-metropolitan weter planning, develop-
ment and management., It was hoped that various organized storzge and
. retrievel systems would help identify literature cf possible signifi-
cance, and thus permit exploration in greater depth of actual usages
and applications, as well as meenings of the concepts associated with
the term "institution." Thus, a sysiematic review of inforxation
retrieval systens in several fields of poesible relevance to the
subject, and of the literature from 2 numrber of disciplines was under-
taken in order to try to locete relevant materials, and in order to be
reasonably certain that significant sources would not been overlooked.
Research was broadened to include the generzl topic of "institution,"
even when water was not particularly involved, and more gener‘l "urban
and "retropolitan” sources were also coneldered.

One result of the exploration of information storage and retrieval
systems was the prepzration of & set of notes, which in turn became 2
report entitled "A Preliminary Guide, was developsd. It is hoped to
expand and develope this guide in the belief that it may be a useful
research tcol to others working in varlous fields of yoter research.
A copy of this "Preliminary Guide* is included as a part of this repcrt.

. It should perhsps bte noted that the gearch would heve been consid-
erably different had ths topic simply besn "Urban ¥ater Kanerement.”

But others had explored the state-of-the-art with respect to urban water

mznagement., both at the general level and in consideorable detail-on a

speciucl topic basis, It wos the term “institutions® which created ths

Prirsry difficulty; and it was this term which iniiielly poscd the criticel

provlem for this state-of-the-art project. -

Search Technigues Uscd

The severzl retrieval systems which were utiliced are indicated in
e “Preliminary Guide." Scme indication is slso given in that Guide as .

~



+o the varylng utility of the several systems, so this information
is not repeated here.

A second technique utiliged was thst of informal conferences and
seminar discussions with knowledgeable people, During the first three
months of the project, informal conferences were held at ihe University
of Michigen; at Michigan Stete University; at the University of Wisconsing
at the University of Californie, Los Angeles; and at Resources for the
Future, Inc., These preliminary discussions, as well as the reconnais-
sance of the literature, began to suggest the difficulties which were to
be encountered as the stuay progressea. .

Esseys on Water Institutions

In the original proposal a smaell working conference was suggested
to Tocus on two or three exploratory papers prepared by competent
specialists. But &5 it became clear that the state-of-the-art was highly
unstructured, the proposal was changed and instead arrangemenis were
concluded for the preparation of a set of essays by persons from various
disciplines, who had had experience with urban water problems and had
given thought to the subject of institutions from the point of view of
thelr particular interests, This set of essays, azlso a supplement to
this report, is intended to provide some clarification of the concepts,
and where disagreements exist, perhaps ‘o crystalice such differences.
The topics covered eand the contributicns are indicazted in the following.
table of contents: .

TABLE OF CONTENTS

Preface
Chapter 1 Introduction, by Norman Vengert (roli iecal Science, Public
© Administration, Colorado State University). ' :
Chapter 2 Social Institutions: A Conceptuszl, Contextral and Case
Analysis, by Ed Knopp (Sociolowy, Cblorado State University).
Chapter 3 Institutional Effectiveness znd fccountab‘lluy, by W. Y¢iuh
Warner (Sociology, Brighem Young Unxversity) :
Chapter 4 Institutions and Urban Waiter Kanecgewent, by Robert J.
- Fowits (Public Administretion and Poliiical Science,
Pennsylvania Siate University).
Chapter 5 Feasurerent of {hs Institutionalizztion Process in Urban-

Hetropolitan ¥ater Supply and ¥Kaste Waler Treaiment, by
Edward R. izynor (Political Science, Siste Government Study
Comnmission),



Chapter 6 A Note on Institutions and Urban Vater Menagement, by
. ¥eynard ‘M. Hufschridt (Engineering, Public Administration,
Planning, University of North Carolina).

Chapter 7 Some Problems of Institutionzl Analysie, by Vincent Ostror
(Political Science, Indiana University).
Chapter 8  Geogrephic Factors in the Deelgn of Urban ¥Watsr Manaéenentffy
- Inetitutions, by Leonard Zobler (Geogr*phy, Columbia
University). ,
Chapter 9 Institutions and Urban Woter Menesgement: A Systems View,

by Jonathen ¥W. Bulkley (Engineering, Political Science,
University of Michigen).

Appendicess A. Condensztion of "Institutions for Fanzging Lakes and
' : Bays® by Lyle E. Creine (Geogzephy, Public Administration,
Natural Resocurces, Univercity of Michigan). .
B, Condensation of "Institutional Arrangements for the
Great lekes,” by Lyle E. Cruine.

Computer-Assieted Searchesr

Two computer ssslsted searches of specialized dota collections were .
e&lso undertaken. One of thess was the DATRIX search which sought to |
1dentify_doctoral diseertations of poseible relevgnce to the subject.

DATRIX, the acronyz for “Direct Access to Reference Informations
A Xerox Service," was developed by University Microfilms, which since
1838 has been microfilning almost &ll doctorel dissertaetions from Nortih
Arerican universities. The nunber of such disserictions is over 126,000, .
with approximately 18 000 from nearly 200 inctitutions being added ennunlly.

The DATRIX informstion storage &nd reirieval eysiem if bused on dissertation o

titlee. FRetrleval im inltieted by submiiting e <escripiion of the seerch
Interest &nd purpose, which is then put inio appropviaie form by the siaff
of University Kicrofilews., This computer asgicted niorase end retrieval
system ie in addiltlon to but compatible with Discertation Absiracis (angd

- 1ts accompanying index), zlso pubiiehea by Univeraity Ficrofilms.

A request was mz=de for a DATRIX search of doc_orul dissertation *itles
going back to 1945. Ths key werds used in the search vere: 2
water, flood, =tori, sewsge, droin end weric, institution, organica-
tiong, municipzl, druinage, urban, city, manegement, plan, socicl,
behavior, lew, lsgal., "Metropolitan" is not in the DATRIX key woxd
list. Excluded werer .
engineering, irrigatlea ecgriculture, rursl, intermational, &nd world.
Of the 38 referencec found, four seer to hove rore or less direct !
relevance (baced on a reading of tho diseertetion ebstrects), 16 were
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somewhat less dirsctly rclated,.and nine were of only tangentlal interest,

The rest were clearly mot relsted.

gtitution” in then,
as "clearly related,” 'related,”

CLEARLY REIATED

1)

k)

RELATED

Ko titler appscred vith the term "in-
The Eore relevant titles are listed below, classified
and “probably related.”

STATE ORGANIZATIONAL PATTERNS FOR CONPREHENSIVE PLAKNING OF.

WATER RESOURCES IEVELOPMERT

Hoggan, Deniel Hunter Ph.D,
1958

Subjesct
THE BECONOMICS OF KUNICIPAL WATER RATES:
Greene, Robert Lee Ph.D.
' 1958

Subjsct

Utsh State Universitiy
Page 3535 in Volurxe 3011A
of Dissertation Abstrects
Political Science, Public
iininistration

The University of Florida .
Page 1324 in Volume 3004A
of Dissertation Abstracts
Econorics, Theory

Tl ROLE OF WATER IN INFLUENCING THE FORM OF CITIES

Sald, Kogued Mohamed Ph.D.

Subject

THE IFPACT OF FLOOD CONTROL PHOJESL UPON

STRUCTURE OF THE AREA

Meenen, Henry John Ph.D.
1959

Subject

The University of Kichlgan _
Page 2363 in Voluze 2E084

- of Dissertation Abstircctis -

Seccioclogy, Reglonal and
City Planning

THE ECONOMIC AND SOCIAL

University of Kinnesoia

- Pege 539 4in Volure 2002

¢f Dissertation Abstracts

“Eceonomics, General

1) OPTIMAL TAXATION METHODS TO EQUATE PnIVATE ALKD SOCIAL COST: AN

2) THE.EFFECTS OF WATCR POLLUTICH CONT?

AFPLICATION TO WATER QUALITY MANAGEYERT
- Upton, Charles ¥ard Ph.D,
1969

Subject

LOCATION

'Fontgomery, Jr., kustin Horer

~ Larne'*e—ae1loq University:
‘Pege 2233 in Volume 30064

of Diesertetion Absiructs .

. Econermics, Finance

ROL LAHS ON INDUSTRIAL PLANT
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5)

7)

8)

9)

10

Ph.D. ¥orth Texes State Univ-
erdgity
1959 : Page 2204 in Volume 3005A
of Dissertation Abstracts
Subject Buginess Administratlon
AN ANALYSIS OF KUNICIPAL WATER DEFAND IN THE PHOEWIX METROPOLITAN:K AEEA
Bruner, John Merston " D.B.4. Arigona State University -
1959 Page 1289 in Volume 30444
: of Digsertation Abstractis
Subject Econorics, General

TOWARD THE OPTIMIZATION OF INVESTMEKT-PRICING DECISIONS A KODZL FOR
URBAN ¥ATER SUPPLY TREATMENT FACILITIES

Riordan, Ccurtney Ph.D, Cornell University
' 1959 ,P&ge 0848 in Volume 30024
" of Dissertation Abstrects
Subject Soc;oloby, Regional and uity
Planning

AN ECOKOMIC INVESTIGATION OF THE PROBLEK OF KATER QUALITY MANAGEXENT
IN THE TRIN-CITIES UPPER MISSISSIPPI RIVER AREA

¥u. Carson Kung-Hsien Fh.D. University of HKinnesota
: 1959 Pege 0028 in Volume 30014
' of Dissertation Abstractes
Subject : Econorics, General

AR INQUIRY INTO THE PROBLEKS OF HUNICIPAL WATER PRICING

kKann, Patrick Phi.D The University of Indizna
- 1957 Page 3321 in Volume 28094
of Dissertatlion Abstractis

Subject Economics, General

THE ECONOMICS OF URBAN SEWAGE DISPOSAL : '
Downing, Paul Butier Ph.D The University of Wiscensin

1067 Fare: 2840 in Volume 28G54
_ of Dissertation Absirects
Subject mrcnomics, General

ECCNOXIC EVALUATION OF PRICING WATER SUFPLY Th JLLTLOIS

Afi{i, Hamdy Hessien Fessien Ph.D. University of Illinois
1957 Page 2838 in Volume 28084 -
of Disscriziion Abstrecis
Subjsct 'Economics, Generel

THE POLITICS OF WATZR RESOURCE HANAGEFENT IN Til% TUSCOR, ARIZONA E.}.S.4.
STRAAYER, JOHN ADRIAN Fh.D, University of Arigena
1957 : Pere 1461 in Volure 280
of Idseertation Abzirectis
Subject Political Scilence, Gencra
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13)
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15)

16)
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WELFARE AND IRSTITUTIONAL ECONOMICS AS TOOLS IN THE ANALYSIS OF AN
AREA WATER RESOURCE MANAGEMENT PROBLEM

Sokoloski, Adam Anthony Ph.D. ' Oregon State University
1957 Page 0855 in Volume 2803A
of Dissertation Abstracts

Subject Economics, Agricultural

AN INVESTIGATION OF THE EMPLOYMENT OF KULTIPLE OBJECTIVES IN WATER
RESQURCES PLANNING

Wernser, Robert Rehm : Ph.D. State University of South
Dakota
1968 . Page 3500 in Volume 2710A
) . .. .of Disgertation Abstracts
Subject Economics, General

 INTEGRATED MANAGEMENT OF GROUND AND SURFACE WATER IN RELATION TO WATER

IMPORTATION: THE EXPERIENCE OF LOS ANGELES COUNTY

" Leonard, Robert Lindsay © Ph.D, University of California, .
- ' Berkeley -
1954 Pege 1622 in Volume 2503
‘ of Dissertation Abstracts -
Subject Economics, Agricultural

THE DEVELOPEENT AND ADMINISTRATION OF WATER SUPPLY PROGRAMS IN THE

DENVER METROPOLITAN AREA

Cox, James Lee Ph.D. . University of Colorado
1965 Page 816 in Volure 27034
of Dissertation Abstracts
Subject Poliltical Science, Public
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A corputer search was zlso mede by the Water Resources Scientific
Information Center (¥ESIC) of its data base, made up of the titles listed .
'in Selected ¥Kzter Resources Absirscts (published twice & month). The
‘ WRSIC search produced 231 entries, of which xore than half seam to have

sone relevance to this projsct. Because the search friled to exclude non
U. S. plsce names, & number of the titles retrieved related to water prob-
lexs in other countries, as well as to internstionel topics. Subsequently,
vith & zxinimum of editing, WRSIC published the results of -this search as -
one of its regular bibliographies entitleds

Inetitutional Afpecis of Waier Resourcee Develouxen*z A EBibliogravhy,

Septerber 1971.

This Bibliography, &8 well a& the printout, have the sdventage of

including & good abstract vith each title, so that it is relatively easy

to determine the possible relevance of a perticuler publication., At the
sere time, this Bibliography reveals one of the deficiencies of a search
based partly upon sxbliguous or undefined terms, such as “institutions."

In one sense, this deficiency spplies not so xuch to the Eidbliography as

to the key werd etructure, which wes the besic of the search, and ultimately
to the use of the term *"institution" in meny of the ebstracted articles.

, Another limitation in & machine produced bibliography is its lackvof
structure. Thus, although the bibliography on Instiiutionzl Aepects of
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oy yzter Resources Developkent runc to almost 300 piges, entrles are simply

Jliated in the order indicated by the accession number. Yet such diffi-
culties &re more thsn outweighed by the advantsages and the convenience
involved in such & machine produced bibliogrephy. A thirty pege K¥IC (key
word in contex 1) index is included which provides e&sy access to the con-
tents.- In.compiling this bibliography over 31,000 ebstracts were ssarched
covering meterial through September 1, 1971,

S+ate Water Centers and the National Weter Cormisesion

Two other sources should be noted, which are each discussed more
fully in subsequent chapters. First, as the location of rslevant infor-
ration becase more-and-more difficult, it seemed desirable to inquire of
each of the State Weter Centers &s to what they may have published of
relevance to the topic even though this tended to duplicate the WRSIC
seerch. The Center Directors were also asked to suggest names of persons
who might have an interest in the subject of urben-metropoliten water .
institutions., Second, since the studies of the National Water Commission
were bsginning to be mede aveilable during the life of thie present study, .
‘and since the statute establishing the National Water Commimssion speci-

- fically directed 1t to consider "institutions," 1t seemed important to
review those studlies which seemed most directly related to the topic of
this present review, .

Project Staff

' The project began in June 1970 and was completed September 30, 1972.
During that time the principal investigator devoted eight weeks full-time
to' the project in the summer of 1970, eight weeks in the suxmer of 1971,

and approximately four wseks (equivalent) during the 1971-72 academic year, e

“to the project as provided in the Grant Agreement. ~Funding for a greater
time input was not provided, but in fact because of his interest in the
project the principal investigator devoted & substaniiel amount of his
research time to the project on & “cost-free” basis.w

During the life of the projesct at different times three graduate
regearch assistants worked with the principe} investigator:

1. Kr. Williem Osmun, from September through December, 1970.
2. Mr. Fred Hogge, from Jenuary through September,'l9?l.
3. Kr. Gary Fortner, from July.through Deceﬁber i971. 3

A number of undergreduste and greduste students elsc worked with the
principal investigator on &n hourly baeis,
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In addition, a three—~credit seminar wes devoted to an investigation
of the topic "institutions and urban water management.” In this class
six students learned about information storege and retrieval and how to
utilize the various finding systems. Ae part of their sssignments, the
students conducted systematic ssarches of jourmnals in which it was thought
" relevant articles might be located and attempted to prepzre abstracts on
relevant articlss. Although the results (in terms of literature discOversd)._
were meeger, it was the coneensus of the students that they learned a R
grezt deal about how to use the library and retrieval systems more effec—

tively.l :

¥hen this class was orgenized, it was hoped that it might be possible

to do with respect to urban water institutions what Professor William

Welsh (of the University of Georgia Political Science Department) and his
colleagues and students had done in information reirieval with respsct to
Eastern Europsan Political Systems. See American Behavioral Scientist,
Volume 10, Number 5, January 1957, pp. 11-23. But, as indicated, the
iiterature on water institutions was too sparse and too difficult to

ocate, L '




CHAPTER III

The CONCEYT OF “INSTITUTIONS'" AND A SUGGESTED DEFINITION

while it wae not assumed at the stexrt of the project that the toplc
«yrban-metropolitan institutions for water monsgerment” would be neatly
packaged, for then there would have been 1little justificztion for the
p’OjBCtn it was assumed that some degree of structure and order would be
found.. But es investigations into the state-of-the-art progressed, it

became increasingly evident that:

1. Many uses of the term, particularly with réference to
' urban-xetropoliten water problems, did not include
careful definitions;

2. Many users of the term were unaware of the general,
theoreticzl, literature (perticularly in sociology)
on the subject of institutions, &nd did not seem
particularly concerned with what that literature
may have said on the subject;

3. There was little hermony or consistency among uses,
'~ either in the prectical literature dealing with water
problers, or in the theoretical literature dealing more
generally with institutions;:

L. Meny useges of the term were in fact without signifi-
" - cant reening (e.g., one article reviewed suffered little
when the word "institution" was systematically deleted!);

5. ¥hen the term institution was used it expressed or
‘connoted many differegnt ideas, one of the mrost freouent
being ag 8 synonyn for "organigation.?

The term wus often used as a kind of “bleck box" to account in an
undifferentiated and unanelyved way for bshaviorzl, societal, or managerial
factors which were obviously present, but which the writer did not propose
to examine, In other cases, perticularly in cdocumenis end reports produced
by Federal agencies, the term institution tended to be used simply as a
convenient eynonyn for "organization" in ite nerrowest sense of adnmini-
strative structure, i.e., 2 unit on an organizetion ghart. '

Arong the social sciences, soclology has pernaps been most concerned
with the theory of instiiutiona end with inestitutionel processes; political
science and sociology with orgeanizations and administrative processes; and
law vith the forme of responsibility and control. Econorics has glven
special meening to the term as =pplied 10 & school of econoric thought de-
signated “Institutional Econorics.” Soxe of the us&ges in these disciplines
will be exsminded in a subsequent chepter. .

The secrch for precision and intellectusl content with respect to the
term "institution” is not simply a sementic quibble. It 1s a premige of
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this present state-of ~the-crt review, that the texrm "institiution" and
s g oyeveraliverients hocutilily, end thal ihis utility cen be increased
if the term cen be glven more preclse reaning, perticularly as it relates
+o urban water menegement. It is recognized, of course, that words take
- on meaning, not by the command of a resesrcher, but through usage. But
perhaps the efferts of a ressarcher can contribute to refining the reen-
ing, to elerting those who use the term to its ambiguity, and to urging
that those who use the term define what they mean by it. ,

In the opinion of the principal investigator the rost unfortunate
usage i that which equatee inetitution with organigation, because it
leads to misconceptlons with respect to institutional development and social
change, and implies simpliecticelly that institutions, like organizations,
can bs altered, adzpted, or abollshed at will. Organizations can be
established by legislative or executive command. In soxe states, the
people, through referenda techniques, may change organizetional arrange-

- ments, e.g., & clty may wove fromn a mayor system to a city manager system.

 But such changes are often superficial, end xay not prove vieble, unless
related to fundementzl chances in attitudes, perceptions, and expectetions
of the affected citizens (including employees). Putting & uniform on a
man does not make him & policeman. To start from the premise that organi-
gational tinkering will solve urban-xetropolitan water problems xay lead

- to a serious misdiagnosis of the nature of the problems involved.

It xust be conceded thet using the word institution as & synonym
for organizetion is widely supported in practical usege. At the saxe
tire, the zrguzent presented here is that if an institution is no more

- than an orgenisetion established by sdministrative or legislative fiat,
then one of the very rich and significent dimeneions of the sociological -
meaning of the term has bsen lost, for in soclological usege not all

- organizations are zutomatically "institutiong" Perhaps one kight suggest
that &n organigstion becomes an inetitution when it begins to have a
life independent of its creators on initiatorz. Thus, in the private
sphere, & corporation ie not en institution so tong s its ectivity simply
depende upon the incorporators. The legrnl fiction of personzlity to the
contrary not withstsnding, the corporation becomes an instiiution when it
takes on an existence separcts from those coming in contact with it.

But perheps rore iepertant ig the danger th& xhen the’distinectieons
between institutions end organisctions are obscured or lost, then it is
80 erey to misread the nature of socio-political and.soc;o-economic problems
and to lose sight of deecply rooted social causea. - The resuli, then, ERY
often be to apply the wrong presériptions, to fortulate the wrong solutions.

Keny edeinistrative studlies, such as those by the Advisory Coxxission
on Intergovernrental Relations, heve identified the fect that water functions
are highly freguented in meny meiropoliien recions. There is evidence,
koreover, that such frugmentetion increases cosis, crewtes a variety of
Problexs, and may be generclly dyefunctionzl. It is cokmon, therefore, to
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sucgest that the solutlon to thess problems is to climinute fregmenta-
+ion Dy establishing new sres-vide institutions. In most cases, this
solution is toc simple. The fregmenited sysiem which exiets in 8o kany
aeiropoliten areas reflects deeprooted values, 25 well &s long established
+rsditions, which provide rhetorical justification for a host of econ-
oxic, political, and other interests. In short, fragmentation is
institutionalized, and to overcome fragmentation it is not sufficient
simply to pess a law or issue en administrative order.

So long as scute water shortages are absent, the general citigenry -
is not deeply interested in water problexs. One might hope that rationzl
ergurents for efficiency and lower cost would appeal to citizens, but in
fact these issues are rorely presented for decision, and when presented
ere beclouded with the rhetoric of local conirol and democratic parti-
cipation, that efforis &t consolidation usuzlly fail. The point to empha~
size, is that the insti{utions are not eimply the current organizatiocnzl
pattern, but include soclio-political value systems (norms) on which the
exaggerated sdherence to localism is besed. Unless. these values are
changed, 2ltering organizationel arrangemente will be neither easy nor
effective., The institutional probler is not simply a matter of organi-
zational mechanics. Experlences with reorganizations at all levels of
. governkent seem to emphesize that unless one deals with more fundanental
value problems, simply reshuffling functions and agencies is not likely to
bring about very significant change or improvement. The solution lies
in socialization, in building understending, confidence and support for
change. The unsatisfactory results of the zttempts to organize metro
-governmenis can only be explained in terms of the fallure to deal wlth these
aspects of the situation.

Perheps meny of the problems in definition revolve around the attempt
to define an institution as & specific, concrete entity. Professor Ed ‘
Kaynor called attention to this in correspondence on this subject:

"I believe that much confusion would dissipate if we stop~
ped using institution as a thing., It is too easy to fall
into habits of equating institution with organization or
structure. It would help me if we restricted ourselves to
use of institutiocnalizatiion as a process or institutional
ag an adjective, Thus the law would not be an institution,
but rether would be thought of as institutionalized xules
governing certaln types of behavior. As Sumner would have
sald (see Folkways), mores are institutionalized in the law.
Random acts are not institutionaligzed; habits ere guasi-
instliutionalized ways of behaving. Local government is
not an institution, but local governerental processes are
the institutionalized means for planning, develoring, and
managing certain pudblic services. The process of institu-
tionalization is & process of firming up Patterns of be-
‘havior. Instituiionel errangements could be -z descriptive
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i_mnhrtse connoting extensive coordination of diverse behavior '
p&ttemso :

Frox the veriety of views on the definition of the term institutlons
14+ 48 evident that Keynor comes close to reflecting operationally accept-—
sble views. But 1t ie not possible to assert that a closely resscned
consensus exists. In some cases “institution” is a body of laws, in
others it is an organization, in ‘still others the term rzy refer to a
group of individuals. But in the clessification of institutions as
people, agencies, pressure groups, etc., little may be gazined by way of
anslysisjy nor does this usege provide much in the way of predictive power.
Thus it seems less useful to speak of institutions as “entities' than to
define the ways and means by which behavior is influenced &nd altered
.through institutionel processes, .

_ If instifutions are not to be defined and clessified according to
their structure, neither should they be defined e&nd clessified by their .
goals. In a study released by the University of Wisconsin entitled "Public -
¥ater Resource Project Planning and Evaluation: Impacts, Incidence, and
Institutions,” the point was made that goals in water management axe
instrumental in nature. Even flood control, as broad as that may seem, is
basically a means rather than an end. When one gets to final goals and
" objectives, they are cften so general and 111 define% that it is not
possible to classify institutions according to them.

} In proceeding to a preliminary definition and classification schexs,
it 1s well to quote another comment by Professor Kaynor on the use of the
- institutional concept: -

"I find 1t interesting that those who use the concept . . .
seen almost inadvertently to link it with constraints as
though inmtitutionalization is akin to a straightjacketing
process restricting the range of possible elternatives and
freedom of action. Is there nothing to be said for the con-
cept of a bursaucratic vehicle which maximises. coordination
of specielties to achleve a goal by most efficient means?"3

Institutions and institutional processes may perhaps be better
understood in the sense of function and not purpose. Writing 40 yeers
2go, Kzlton Hamiltion caught the bresdih and complexity of instituticnal

lLetter from Professor B4 Keynor, Univcrsity ef Hassa»husetts, irxherst,
Decerber, 1971. Professor Keynor has contributed &n ess&y to the volume
of essays which are a product of this project.

2Deniel Bromley, A. Schmid, and Willien Lord,- “Public Water Resource
Project Planning and Evaluations Irpzcts, Incidence, and Institutions.”
University of Wisconsin, Scbool of Netural Resources, 1970, p. 8.

s 3Letter from Ed Keynor, University of Massachusetts, Amherst, Decernber
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processes when he wrotes

“Institution is a verbal symbol which for went of a betier
word describes & cluster of social usages. It connotes a
way of thought or action of some prevalence and permanence,
which is embedded in the hablits of a group or the customs
of a people. In ordinery spssch, it is anothexr word for
procedure, convention or arrangemnt; in the languasge of

e books, 1t is the singular of which the mores or folkways

- - are pluresl. Inetitutions fix the confines and impose form

' upon the activities of huxan dealings. The world of use

and wont to vhich impsrfectly we sccommodate our lives is
& tangled and unbroken web of inetitutions. %

" An operationally useful and somewhat briefer defimition is:

An institution is the structured result or outcome of a pro-
cess by vhich values are articulested, erranged and communi-
cated, hzving continuity over 2 perlod of time, with the
effect of influencing or controlling the behavior of persons
involved with it and who did not necessarily participate in
- formuleting those values (norms).5

With this provisional definition, a texonomy of institutional pro-
cesses for & better understanding of how institutions affect water manage-
nent, can be attempted,

TAX.ONOMY

Clzesification of institutional processes in weter management is
important for the purposes of information retrieval, and also as a founda-
tion for any ongoing analysis of institutional activity. As a preliminary
taxonomy, institutione may be classified according tc the ways in which

 they influence bshavier.

(1) Legcl Processess The ways in which behsvior is influenced through
legal processes is through Common law and legislation concerning water

and water rights, the enforcement of that law and those rights, and also
through the resolution of conflict through the adjudicative mechanisms

‘of the law., VWater law is not the institutional procéss; it is the resuli
or outcome of that process, thus the way in which water law is used to
influence behavior is the important dimension in understanaing institutions
&nd in thsir cl&ssificauicn. :

Z"Wt':.ll.‘ton Kemilton, "Inetitution,” in Encvclopecis of the Socisl Sciences
(Eqwin R. 4. Seligm“n, editor), Volurs 8, p. 6. The MacMillen Company,
New York 1932, ;

SRecognition is given to Robert Schmidt, whose assistance with this
portion of the definitionezl problem has been invaluable.
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(2) Econoric Processest These are the wzys in which behavior is in-
sluenced and directed positively through merket transections; through
subsidies, negetively through taxes or through other forms of economic
action. In this classificetion would fell most privete sector activity
{ncluding that of developers, financing zgencles, end indusiry. Govern=
aent agencies, and all taxing uniis of governmeni in the public sector
have far reaching impsct on individusl and collective behavior concerning
 water, It is interesting to reflect on the fact thet the most importent
. deterzinents of water xanagement behavior kay be economlce interests that
" heve no direet or primary relationship with weter, such as houeing deve-

lopers who influence paiterns of urban growth, and hence the demand for
water supply and waste water servicss.,

-(3) Adrinistretive Processess Administrative regulations and policies
differ from weter law in that they are xore veriable and not necessarily
codified. They would include procedures by which an orgenigetion, public
or private, does its work. In this classification would fall the ways in
- which irrigation companies, municipel water systems, state agencies, and
other organizations operate, the policies &nd procedures they follew, etec.

(4) Persussion Processest The power of persussion is a comkon way of
influencing behavior particularly by those without direct legal or econonic .
" control over & situaticn. In some cases the persussive power forms the
 besis for bargaining. Congressional delegations, comrunities, govemrn-
rental sub-units use tradecffs to come to decisions which are mutuzlly
beneficial, In other cases an educationzl cempaign may be waged to infora
~ and influence public or official behavior. This works both ways. A '

comrunity organization or pressure group may seek to influence legislators-
- or regulatory egencies. Conversely, an agency may seek to influence water
users, Where these processes ere regularized or patterned they may be
designated 28 institutionaliged.

(5) Administretive Reorganigation Rrocesses: A subile; but nevertheless
potent form of influencing behavior may be through the practice (or threat)
of administrative reorgeniestion~-znd this mey zccount .in part for the
frequent identificetion of "“institutions' with “orgenisatlions.” For the
common cokplaint of the leck of coerdinzticn in weier management, the slrost
universzl cure has been to propose adminisirstive reorszanization, on the
assumption that this cculd result in coordinzied pelicies end lead to a

more rationel wey of achieving goals. Althouch such reorgenization to dbe
effective must affect behavior, through law or zdrinistrative regulation,

it is so important in the litersture that 1t deserves a special category.

But by emphezizing the processes of reorgenigziion rather than the result,
the stress is rors readily placed on the behavibnal-&spects of the situation.

(6) Flenning Processepx Another significant wey in wnich behevior is in-
fluenced is inrough the functione of plenning. This 1e & nejor way by
vhich federsl, reglonal, &nd siaie egencien influence behevior. Once a
Plan has been drawn up and formalized, it has become inetitutlionsgized.
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en- it is often too late to object to it or to some of iis implications,
y that individuzals and organigzilons are ot that point limited by the
lan, the boundaries drewn or policles decided upon, even though neither
se law nor any administrative regulation is directly invoked to coerce

shavior.

7) General Social Processest Most commonly this covers those soclal
utputs which evolved over time and become part of the culture of a parti-.
uler soclety, comprised of treditions, accepted useges, and customary :
ays of looking at things, which can often be invoked to prevent inno-
ration, protect interests, and add to the reputation of those individuals
vho have been arcund the longest and know the custors of the community,

the agency, the organigzation or department. Even though these are

unwritten, they can often be more pervasive and stronger than lew or
adrinistrative order. In short, they become institutionalized. (This
suggests one reascn why reorganization which does not take eifther behavioral

or institutionzl dimensions into account often failsi)

(8) Miscellaneous: This is a catich-all which picks up those ways of
influencing behavior which are combined or included in all of the above.
For example, &n article may speak of the way in which economic interests
lobby for the passage of certain legislation. This mey involve economic
bargaining, as well as legal processes. Or egzin & report may speak.of
the institutional aspecte of water quality in 2 certain river basin. This
may refer to many, if not all, of the outputs of the institutional processes

which have been mentioned.

’This chapter concludes with another quotatlon from Professor Kaynor:

"“Ingtitutional enalysis rests on the assumption that there
is order and regulsrity in human behavior ekin to that
found in the naturzl world. To the exteni that humen be~
“havior is not patterned, it is unpredictable. Fuch behav~
loral scilence theory is directed at justifying the proposi-~
tion that significant behavior is indeéd patterned:and
regular (i.e., institutional), hence subpject to (a) classi-
fication, (b) verisble analysis, and (c¢) prediction. If,
in fact, significent human behavior was based on whim or
circumstential accident, theory would be a futile exercise
in logic and deduction, and would bear litile relationship

to the real world. "6

4 -
Edwerd R.. Kaynor and Irving Howard, "Liuits on the Inestitutional Frone
of Reference," Water Resources Bulletin, Volume 7, Number 6, December 1971,

~ Pp. 1117-1127, (at p. 1126).



CHAPTER IV

A REVIEW OF USAGES

It hes been suggested that there is little agreement on the usage of
the term "institutions” and its severzl veriants. The suggested defini-
- ¢ion in the previous chapter is a kind of composite, combining some of the
" principal ideas on the subject. But no consensus can be found. In thils
chapter, therefore, a veriety of usages are examined and guoted to suggest
the range of meaning encountered.

COVERKMENTAL, USAGES

It is, of course; impossible to review even & sxall pert of the

., government documents and reports in which the term "institution" occurs.
- A subsequent chapter will examine the uses of the term by the Rationzal
Water Commission, focusing on ite work because it represents a kind of

" synthesis, is very current, is concerned specifically with water, and

was instructed in its statute to include institutional factors in 1its
review of national water policies and problems.

An examinetion of a coneiderable number of Federzl government re-

- ports, however, leads to the conclusion, that most frequently the temm

is used sinrply es a synonym for organigetion--and organigation in its
sizplest meaning of structure (organization chartg; with 1little or no
recognition of the social-psychological, and velue espects of organiza-
“tional behavior (i.e., how people behave in & work situstion in relation
one to ancther). A body of organizetional theory has been developed but
this finds little application in Federzl azdrinistretive action. Federal.
buregucrets dealing with water institutions usually think in terms of ‘
Tiver basins (often larger than most European countr;es), and of govern=-
ment progrems with budgets and staff of tremendous eize., Federal water :
interests have only rarely focused on urbsn problers, water pollution
 being a recent exception. But whatever the explanation or reason, it is

- elear thatiin Federal usage most often institutions are equated with
organirations.

The following peragrephe, then, present an overviéw of governmental
approaches to the use and mezning of the term instituilons.

The Office of Science and Technology (Executive Office of the President)

In July, 1958 a special panel of consultents to the Office of Science
&nd Technology recommended that resezrch on water resources policy and
institutions should be expanded. The panel (consieting of William C.
Ackermann, Chuirmant John R. Borchert, Maurice Goddard, Jerome W, Milliman,
Robert L. Smith, Calvin D, Trowbridge, and Abel Wolman) discussed institu~
tions in the following terms:
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»mne. dxportance of institutional considerations has long
pean tacitly recogniged in .the sense that over the years

a corplex system of water law and policy has developed in
ezch statse and in the federal governxent., These policles,
and accompanying institutional arrangements, play an increas-
ingly important role in shaping water development plans.

It is quite conceivable.that the enactment of one place

of federal legislation, whether the latter relates to pollu-
tion abatement or flood insurance, could have more impact
-on the nature and extent of future water managerent than
any single scientific gain of the next ten ysears." ;

- Although in its rsport the pznel of consultants did not stop to de-
 specifically whot they xeant by institutional arrangements, it is
:ible to infer from the quoted paxagraph that they started with a con~-
tion that was considerably broader than simply orgeanization. But when
panel listed eight topics requiring ressaxch, they moved xore in the
sction of considering institutions as sikple equivalents of organiza-~

nG.

The eight topica or questions to which they felt attention needed

be directed were:

C 1.

2,

.3.

8.

" Is the river basin a valid water management unit?

Does multi-purpose pl&nning produce concurrent xulti—parpose
bsnefiis?

¥hat key ingredients make trans-bzsin diversion mutually edvante-
geous to the participating partieg?

Where and how is it shown that existing water rights doctrines
have lirmited or otherwise impaired needed water resources deve-
lopment? :

¥hat type of grant progrars are most effective‘aﬁd efficient?

Does failure to provide equitable allocetion of ‘financial responsi-
bility inhiblt or facilitate the resolution of water ranagerent
problems?

How do institution&l arrengerents affect the role of the private
gector in weter resources development?

Are there besic principles of rescurces n&nagekent which could
provide guidance or insight in the deciaion-making process? -

Of these eight questlions, numbers 4 and 7 guite obviously are broader -
than simply organizational, while questions 6 end 8 ere sufficiently
open-ended to permit the inclusion of more brosdly oriented approsches;
but failing to dsfine their terms, they did not indicate the implicatious
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of +this 1ist for water research, or suggest more specifically the kinds
of research needed.

The Water Resources Council

As the top Federsl Water Folicy Ooordineting Agency, with membership
from the departments with major roles in water sctivitles, and relation- .
ships with state and regional agencles, the Federal Kater Resources Council '
is an important spokesman on many water issues. Its position wiih respect
to institutions is reflected in a report entitled Alternative Insfitutional
. Arrangements for Managing River Besin Operatlons. Thie report, prepared
‘by a Council Task Force mede up of agency representatives, was issued in

' August 1967.

. The extent to which the Tesk Force, and by implications the Council,
regarded institutional errangerents as synonymous with organizational
arrangements~--i.e., structural linkages among those having some kind of
responsibility for river basin action-~is suggested by the first sentence
of the Forward which stateds :

“Within the creative federalism that hes becowme a distinguish~
ing characteristic of the governmental structure of the United
States, the responsibility for maneging the water and related
land resources of the nation’s river basins is shared arong
federal, state and local governmenis and private enterprise.”

Elsexhere in the report “adrinistrative patterns" is used, and it is
exphasized that there ig no one best administrative pattern. The report
lists, with very brief description, eight organisationzl arrengements. But
- 1t loses none of its mezning if, where the word "institution® or “institu- ,

tional arrangements' appears, one were to substitute the words "organizsation”’
or "org&nizational." . :

The Grest Lekes Besin Cozxrission.

N

The statute establishing the Yater Resources Council gives it & kind
of general supervislon over river basin commissions established pursuant
to the same statute. But in much of what they do, the river basin coxmiss-
ion aré-independent. . Thus>therGreat Lakes. Basin Commission collaboraied
with the Committee on Multiple Use of the Cozstal Zone (of the Naticnal
Council on Karine Resources and Engineering Development) in preparing and
issuing & report in June 1959 entitled, Grest lLakes Institutions: A
Survev of the Institutions Concerned with ¥ater and Related Kessurces in
the Great Lekes Basin. ‘ :

This snrvey report equetes institutions with orgenlizations without
qu&lifications, etating in the introductiaon:s
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% g “She provlews concerning the .lakes hzave increased, =o
have the interests and concerns of people and organizations.
This has resulted in increased activity by governments,
organizetions, and private citizens. 1In recent years, the
numnber of institutions concerned with the Great Lakes hes

" increased dramztically . . . .

*The purpose of this review 1s to prepare a contemporary
survey of institutions having responsibility for or inter-
est in the Great Lekes which can be used as a tool by these
institutions to a2id in reducing confusion and improving
communications and coordination. . . "

. The repert is a cetalogue of the agencies and a description of their
. programe a&s related to the Great lakes, and in tone it might well have
" been a part of the U. S. Government Organization: Kanusl.

This approac? should be contrasted with the report prepared by Prof- . -
essor Lyle Craine™ (referred to briefly below and condensed in the essay
volume of this report), which recognizes the complexities of the institu-
tional problem as it relates to change and action.

Research Requirements in the Great Lakes Region.

Although not a governkent report (except in the sense that public

" universities may be regarded as government, and that funding ceme from
- the Office of ¥ater Resources Research), it seems eppropriate to review :
at this point in the analysis the document submitted to OWRR by the Council

- on Economic Growth, Technology, and Public Folicy of the Committee on g
Institutional Cooperation ("CIC"). The Committee on Institutional Coopera-

- tion is a consortium of the so-called *“Blg Ten" Unviersities plus the
University of Chicago. This report on Resecrch Reguiremxents is signi-~

- ficant because it contrasis so sharply with that of the Great Lakes Basin
Commission, prepared & year later (and one would think that the Commission
would have had the "CIC' report aveileble to it, perticularly since the
Great Lakes Commission is located in Ann Arbor, FMichigan, and maintains
many contacts with the University of Michigan, & member of ciC.)

A good deal more precision in the use of the tefm ”instifutions" is
found in the CIC report. It distinguishes (and discusses) social organi-
zation separate from institutions and institutionalfprocesses, stating:

"The nature and degree of socicl orgenization relat ed to water
resources in such arees as the Great Lakes region is yet
anothsr topic meriting investigation. Such relevant questions

lProfessor Lyle E, Craine, School of Netural Resources, University of
Michigan. Professor Craine has had considerable experience with the
Federal government.,
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as the following might be raised: (1) In whzt way and to
whet extent can social systems analysis be zpplied to the
entire reglon and/or to its parts? (2) How extencively
are the psople of the region organiged with reference to
weter resources? (3) Which organizatione ere more inter-
eated and more powerful in water reeource 'decisions? (&)
*What are elternatively useful ways of studying perts of
‘'society relevant to purticdular progrzes and policies, e.g.,
community power structure, organizational sets? <(5) What
are the region's peculiar problems of coordination (or
rivalry) smong institutions and agencies concermed with
water resources?

“Allied with this resezrch would be that on the advantages
and dissdventages of alternative forﬁs of orgenization and
dCCiSion"m&kingo o o o R

"The organizational patterns and performence of water re-
source agencies should be examined and evaluated. . . ."

In spesaking a&bout institutions this report stated:

*During the considerations of a systemes analysis epproach

to research on the Great Lakes, discussion frequently -
turned to ‘institutional constrainis.' There was general
recognition that no matter how 'right® a physicel and econ-
omic sclution might be, there were often institutional
obstacles to it edoption, and that research on such institu-
tional problenms is urgently needed.*”

" At this point ths report does what is so frequently not done, naxely, .
define what wis meant by institutions and institutional systems, stating:

“The terme ‘institutione’ and 'institutionsl systems® are
here used to designate a web of poorly defined initexrdepend-
encies among law, sgency operstlions, and public finance as’
these activate and constrain federal, state, end local gov-
ernmente in formulating end implementing water policies and
Progrems. . . . FWhile it may be saild that socizl, econonmic,
legal, and political forces do interact to constitute a

type of institutionzl system or systems which mzy determine
whether actions indicated by physical and eoconomic consid- -
erations will be tsken, it is apperent that these interactions
are not readily zmensble to quantitative sy&tsms enalysis.”

There is thus in this brief irestment & clezr recognition of the
importance of values to inetitutions. It ie also cleer thet those pro-
paring this pert of the report recognized the purposefulnees of socizl
institutions. They, thus, rejecied the simple idea that institutions
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were equivalent to organigations.

The report then proceeds to identify limitations of systems analysis
4n studying institutions, continuings

*A mysters epproach in considering weter and relzted resources
in the Great lekes region will emphasize that there are institu-
“tional values importent for reasone other than weier-related
considerations and that these must therefore be bdbalanced o
ageinst specific- weter-related benefits and costs associated
- with alternative institutional arrangexents. Research in this
area, then, must involve not only water egencies, but the
whole range of inetitutions affecting decisions on water
policy, and xanagement institutions directly concerned with
wzter resources ere not separable froa the entire spectrun of
institutions relied upon to achieve a wide range of socizal
purposes. Particularly in the hurid eastern portion of the
country speclfic water agencles must be coneidered a small
part of the total institutional environment significant in
water-resource problens.

‘“Within this frame of reference, severazl zrsas of institu-
tions)l resecrcn eserge &s lrportant: (1) Anclysis of the
institutional systems throuch which water policies &nd pro-
graks ere formed and implemented. Studies of specific
agencies eshould docurent differences and reletionships emong
"thelr objectives, legal authority, finencing methods, and
steff needs. In short, this research should illuminate these
agencies® capacity to dezl with problems of the Great Lakes,
the clientele they serve, and the influences to which they
respond and the intersctlons among &gencles required in at-
tacking the region'e water-resources problers. (2) Identi~
fication &nd enalvmle of the institutional isplicetions of
interaction between weter—centered decisions &nd related envir-
oneentzal fectors, e.g., land use, industriel development,
suburbanization, recreation, end traneportetion.: (3) Studies
of indirect factors effecting water-reieted decicions, such
&8 the operations of realtors, orgenized indusirial and.con-
servation interests, engineering consulting firms, and news
media, (4) Studies to develope ways of identifving the
cormunity of interests which ingtituiional arresngerents should
serve by water resource decisionc., Ressarch is needed on the
decision structures required by specific water problems and .
on identifylng the beneficiaries, cost sources, and principal
participents assoclated with epecific ections. (5) Studies
to illuminate different percepiiong of the nzture end serious-

- ness of weter-related problers so that political dexand, as
distinguished from economic demand, may be beiter expressed.
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~ .Such studien cen also gulde the Qes;gn of institutionel errenge-
- rentis to properly articulate these value judgzenis along with -

other fectors with which they must interect. (6) Analysis

~of the relative roles of the profesciong &nd politice in water
policies and programs, There is general agreement that funda-
mental water decisiona todey involve balencing conflicting
social values and that these decislions must ultimately be made
‘through political processes. Studies thzt will clarify the
need and methods of maintzining clear channels of politicel -
responsibility should bs encouraged. Analyseal of existing
independent water agencles to determine the extent and signi-
ficence of political responsiveness to them would throw light -
on the kinds of institutional adjustments which would promote
more responsible political action. (7) Analysis of energing
legel~institutional problems associated with enforcing water
reguletions under current federzl law. For example, enforce-
ment patterns between stete agencies and public (municipal)
corporations are fairly well established, but those for pri-
vate corporations, an area of considersble importance in the
immediate future, are less well developed."

- More on the Great Lakes

The following msaterial, from the writings of Professor Lyle E. Craing,
is also not _directly &nd specifically governmental, although the work, for
ithe second source was in part financed by the Great Lzkes Commission.
These excerpis are from two of his writings: (1) "Institutions for Fanaging

. Lakes and Bays" which appeared in The Naturcl Resources Journal, Volunme

11, Number 3, July 1971, pp. 519-546, and (2) Final Heport on Institu- ,
=+ tional Arrangements for the Great Lekess A Report to the Great lLzkes Com~
.- eission, March 15, 1972. Both of these are condensed in the essay volume

w .of this report. : C '

Kith respect to the desirability of definingfierms-—a point made
freauently in this present report--Professor Craine very early in his
article states: ‘

“"As uged here, 'institutions® and 'institutional srrangements®
refer to a definable system of public decision making, one:

-that includes specific organizational entities and governmental
Jurisdictions, but trenscends conventional emphasis upon defini-
tion of agency siructure per se, In addition to being concerned
with component orgenizational entltiss, thevterm *institutions®

2Both articles were the results of reseurch uork also supported in paxt
by Resources for the Future, Inc.
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suggecta speciel attention to the configuration of relation-

ships (l; estebliched by law between individuzls and govern-
ments (2) involved in economic trensactions among individuals

end groups; (3) developed to articulate legzl, financial and
adrinistrative relations among public agencies; and (4) motivated
by social~psychologicel stimuli among groups and individuals,
Specific relationships felling in any or al) of these four

-categories, constrainél =~ and shaped by the naturel and soclal

environment weave a web which describe.s the institutional

- system for decieion making. . Thus, institutional studies focus

on the linkages which tie authority and action centers together

" into a public decieion making system which is responsive to

the environment within which it must operate."

In considering problems of institutionzl change, under the heading

“Institutional Design Processes, ' Professor Craine states:

“The process of designing institutions for Leke/Bay manage-
ment as set forth herein is bullt upon expansion of the idea .
of public intervention in the producion of goods end services
from lakes and bays. Existing institutional arrangements
represent particular forms of intervention and the present
consensus of dissatisfaction includes demands for change in
the extent and the menner of that intervention. New forms
of intervention, if they are to result in ixproved lake/bay

- decisions, should compensate (1) for lack of private enter-

prise's capacity to deal with certain environmentzl problens,
and (2) for the fragmentation of public authorities, which

are relevant to lake/bay menagement. It is here postulated,
first, that public support for changes . . . will be based

on the belief that the present output is sufficiently incon-
sistent with public expectetian regarding efficiency and
distributlon to justify intervention and second, that the judge

- ment of 'sufficiency' involves three specific.considerationst

“tion

(l) the social ocosts of status-quoj (c) the: social costs of
intervention proposed; and (3) the degree of certainty that
the output consequent of the proposed change will be rore
satisfactory. None of these factors is subject to absolute
measurement. Public perception of these fzctors should none-
theless be controlling as to whether an intervention proposal
finds suppoert or not.”

And in his conclusions Professor Craine clearly recognizes the distinc~;
between organications and institutions. He statesa

"The adequacy cf the nation's public institutionsc is being
called into question in meny if not moet eress of public
affeirs. Organieational tinkering no longer satisfies the
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the discontent. The questioninz goes to bseic prerises of
our culture and it calls for a fundenmental reassessment of
the institutions needed to respond to contemporary problems
and challenges.," .

He further emphasized this distinction by stating that:

"It might be claimed that organicational reform has in the
past mistakenly sought to sharpen the differentiation of
function, instead of accepting a2 concept that functions may
appropriately be shared if operational linkages are prescribed
to govern the interagency behavior in especified declsional
processes,”

~ In his report to the Great Lakes Basin Commission, Professor
i Craine enphasizes the same concepts as in the article from which the
previous quotations wers taken. For example:

"Public concern about the Great Lakes is often expressed by

a call for new institutional arrangements. . . Institutions
and institutional arrangements by thelr very nature are complex,
and those engaged in directing the use and development of the
Great Iakes are no exception., Furthermore, the state-of-the-
art regarding the role of institutions in society, their struc-
ture, and their behavior is not far advenced. Institutional
investigations such as reported here, in an effort to cut
through the complexity, run the risk of oversimplification
and/or dezling in generalities and ambiguities.”

! Under the heading "Guidelines for the Study" he states:

"The term ‘*institutional arrangement' is distinguished from
concern about organiwations and agencies by its emphasis upon
interactions among, sgencies, law, political electorates,
governmental procedurss, and informal behsviorzl:patterns in
the process of arriving zt a specified set of public decisions
relevant to the use end developrent of the resources withine
- the Great Lakes Basin,® ~

Alternctives in Water Manscement

In 1956 a joint comeittee of the National Academy of Sclences snd ths
Ratlonal Rsgearch Council reported briefly on Altemativea’ in Wster Manese-
ment, It is perhepe significant that this report, which certainly discuseed
in considerable detnil what might be called the institutional factors which
would affect water mansgement, did not use the term institutions or inamtitu-
tlonal arrengemente. W¥hether the committee was aware of the ambiguity :
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in these terms, or whether it found it desirable to discuss institutional
. factors in more concrete terms is not clear. But it is clear that they
. yecognized that water management was not simply a metter of organlzation.

i Soil and Weter Conservetion for a Better America

- 7 .. In October 1971 the U, S. Soil Conservetion Service issued a report -

‘i entitled Soil and Keter Conservetion for & Better America, A Framework

‘. Plan. Thls report has little direct relevance to the problems of metro-
- politan water management, but it does have a significant chapter entitled
" "Institutional Arrengements for Implementing the Plan."” After stating

.- that "Institutional errangements are of parsmount irportance,” this

" document proceeds to list institutional fectors that affect the manage-
- ment of natural resourcees. Included in this list aret

. (1) Private ownership of resources or private rights to use resources.f'

(2) A federal form of government in which most of the authority over
property is vested in state and local governzents.

- (3) Public ownership of unique, fragile, or scarce resources.

(4) A competitive econony in which the market pl&ce guides eccnomic
production, allocates resources, and distributes income.

(5) A complex system of federal, state, end locel laws, regulations,
and public programs that are designed to correct or improve the
performance of the market place.

(6) A broad system of public education from elementary school through
college. . ;

(7) Private and semi-private conservation orgsnigations and assocla=

tions designed to generate voluntary cooperative action by resource |

users to advance both private and public interest.
(8) Citizen participation through public advisory groups.

The report then discusses the relationship o?'institutional fectors
to pressures for change and suggests the importance of certainty to

viable resuurce oriented society. A similar analysis of urban water related"

institutions would seem fruitful, and it is for this resson that this
- particular report is referred to at this point. '

GOVERNFENTAL USAGES IN NOK-WATER FIELDS

Reports of the Federal Government in fields not directly related to
water seem also frequently to equate institutions with organizations, as
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;{illustr&ied in.the following instances.

L

+ Electric Power &nd the Bnvironment

In August 1970 the Energy Policy Staff of the Office of Science and
. Technology 1issued a report intitled Electric Power and the Environment. . -
.. This report was prepared in cooperation with the Atomic Energy Commission,
}f{he Department of Health, Education and Welfare, the Department of the
:Tnterior, the Federal Power Commission, the Rural Electrification Admini-
. stration, the Tennessee Valley Authority, and the Council on Environmental
i Quality. Two chapters, deazl explicitly with institutional problems, and
" include the term institutional in their titles. Chepter two is "Present
~ Institutional Arrangements end Stendard Setting Considerations” and chapter
’{hree is "New Institutional Arrangements.” But it is clear that the term
organizational could be substituted for institutional without - changing'tha_g
~sense or meaning of the discussion.

RS-

,Although this report does not deal with water as such, it is signifi-
:-cant that this impressive alignment of federzl agencies, many concerned
- 2lso with water, regard the term “institutional errangements' as involving
‘simply organization and reorganization--az shuffling of the boxes on organi-
zation charts. ,

T

finstitutions and Public Expenditure Policy

Congress holds hearings and publishes reports and background informa-
" tion papers on many subjects without assuming any responsibility for the
specific content. Thls is the case even when a particular volume or set

- of volumes were, in effect, planned by the issuing committee and its
-staff, The next reference 1s to such a Congressional publication on the -
subject: The Analysis and Evaluation of Public Expenditures: The PPB
System, The Joint Economic Committee of the Congress c¢f the United States,
9lst Congress, First Session, Washington, 1959. The, ,comnpendium of papers
published under this title was issued in three volumes, Part II of the
first volume being subtitled: *Institutional Factors Affecting Efficient
Public Expenditure Policy." '~

Part II, in turn, was divided into five sections entitled *espectivelyx

A. The Making of Public Expenditure Decisions and the Implementation
of Public Policys .

B, The Efficiency of Government Expenditures: The Pricing of Public
Output and the Evaluation of Thelr Worth;

C. Attaining Public Expenditure Efficienéy in a Federal System;
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D, Limits on the Consideration of Expenditufe Alternative: The
Budget and the Bureaucracy; . .

E. The Lack of Knowledge and Data &s a Constraint on Effective
Policy Analysis,. :

" Most of the articles in these five sections, and particularly those =
- in sections A, By, C, and E wexre written by economists, several of whonm

- have written extensively on problems of water. Curiously, however, the

" articles contain very little discussion of either institutional or organi-
zational questions, Perhaps the article coming closest to institutionzl

- analysis is that entitled "Systematic Analysis of Grants in Aid in a Federal
.System" Dby Selma Mushkin and John Cotton, which deals in an indirect way
,-with some of the constraints of the Federal system.

Urben Reseerch and Development

In 1959 the National Academy of Science published a report for the
National Research Council entitled A Strategic Approzch to Urban Research
and Development, Soclel and Behavioral Science Considerations. This report
was prepered by a special committee on social and behavioral urban reseaxch.
It is important in connection with this review of the uses of the term
institutions for urban water management largely because it reflects the
" fact that among social and behavioral scientists the term (concept) institu-
- tion is not presently popular. In discussing "strategic considerations'

the committee stated: :

"The urban problems of the nation will not succumb rapidly to
-new soclal programs, to technological innovations, or to

new administrative arrangements; nor will the resources of
knowledge and manpower in the social and behavioral sciences,
‘which are required for the understanding and resolution of
these problems, bs quickly developed and effectively deployed.
Yet, unless their effective development and utilization are
mzde major goals, the nation will be deprived of essential
means for mansging urban affairs better in the future."

The term institutionzl is used at severzl points with fairly typical

- ambiguity. Thus the report states that "HUD must aleo create new institu-.
tional capabilities to echieve those mission-oriented research objectives
for which existing resources esre likely to be unresponsive or unsuitable.”
And in a list of specific research projects, one is described as: "The
social and institutional setting of housing programs. o o o

Under a heading “Instruments end Goals* this raport statss:

“Idenification and specification of the causal links between
instruments and goals .-» . will . . . enable ressarchers . . .
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to generate as ocutputs (1) measures of the impacts of insiru-
ments on the urban environment, (2) measurss of the perfor-
mance of insiruments in terms of goal achievement, and (3)
trancglation of the measurss into sensitive social indicators
for monitoring urban programs.”

One 1s inclined to feel that had this paregraph been written by persbns
specializing in water problems -the word *institutions® would have been
L used instead of instruments.

Another significant portion of this report is found under the heading
"Systems Approaches.” This section is worth careful reading by those
interested in water problems if for no other rezson than that a so~called
- "systems approach® 1s often suggested 2s the way in which to deal with
. water problems. In this connection the report suggests that if a systems
~ approach is brosdly construed, it can be applied to urban problems. The
": Report continuest

“To say this, however, is to recognize that the various para-
meters of sociel units and the variables by which the parameters
are made operationzl are inter-connected at many points. . . ..
An 1lmportant task for social sclence research is to search

for those linkzges and to assess thelr interactive effects,"”

The committee is criticzl of the over-simplified application of systens
.~ approaches to the solution of urban problems. They previde a definition
 for an urban system to the effect that: *an urban system is the total
set of urban units among which there are more orderly flows of raw materiels,
finished products, inforwmation, and people."” The committee then points outs
“the local unit thaet most nearly approximates an urban system is the metro-
politen area' and suggests that it is possible to identify a number of ‘
- system sectors as the components of this urban eystem. It then points out

. that "these sectors may be classified as “(1) utilities, {2) territorial,
and (3) institutional." The further elaboration of ‘these three categories
is of interest. o

“In the utilities sector are the transportaticn networks, in-
cluding the street patiern and ite iraffic, the water-sewage
systen, the power end communications systems, -&end various
other installations for distributing services-and for linking
activities, . o &

“The territorizl sector comprises all those spacial clusters

of sctivities together with the buildings that house then.

Thus there are centrsl and subsidiary business districts with
their xixes of activities and the external ecorioxies engend-
ered thereby, industirial districts with broaaly sirilar features,
and residential districts. « . «
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. - *pinally, overlaying territorial units are various institu-
-« . tional networks diifering from place to place in composition
SRS and in numbexr. Every urban unit, of course, has its govern- -
.z pentel structure with its many agencles. That structure is
"iy.:.. disconnective and duplicative in the metropoliton area with
ad hoc linkages here and there. ILess obvious are other neti-
works. One, for example, is that involving lending agencies,
builders, realtors, municipal plenning agencles, and the couxts,
which regulate housingi.and land development policy. Another
~ conslsts of private welfare agencles, and so on, which admin-’
~ ister aid., . . Still another is formed of Chambers of Com~
.+ merce, Associations of Manufacturers, City Clubs, businesses,
- and industirial establishments, which influence, if not regu-
late, labor and wage policy. These networks are illustrative,
not exhaustive. The point is that such networks exist and
- exercise important influence on how an urbzn unit operates.”

THE LITERATURE OF SOCIOLOGY

o The literature of sociology dealing with institutions and ins-
. titutional processes is perhaps the most extensive among the social
'wlscienCes. At the same time, it is clear that even in this field, ag-

=2t reement by no means exists as to what the term means nor how 1t should
2be used.,

" :v-';_.,..

» A few yeers ago Professor Thomas W. Martin wroie, in an article
+ entitled “Social Institutions: A Reformulation of the Concept"
g,(ii Pacific Sociological Review, 100-109, Fall 1958):

L "The concept of social institution is perhaps one of the

R oldest and most widely used terms in the vocabulary of the
social sciences. Its orlgins trace beck to the works of =
Plato; its treatment asc a soolal variable to the works of
Montesquieu; and its usege as a major concept of social
order to the 18th century Contract, Moral, and Utilitarian,

3The essays by Ed Knop and XKeith Warner in the volume of essays
¥hich are a part of this report should be examined in this connection.
See also Harold E. Smith, "Toward a Clarificetion of the Concept of

- Sociel Institution,” in Sociology and Sociel Ressarch, Vol. 48, #2,
PP. 197-205 (1954); Howard B, Kaplen, "The Concept of Institutions:

- A Review, Evaluation, and Suggestied Research Procedure,' in Socilal
Forces, Vol. 39, pp. 176-180 (1950); Don Martindzle, Institutions,
Orcanizations, and Mass Society, Houghton Hifflin Company, Boston (1956).
These references are but a sampling.
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Schools of Social Pnilosophy. ¥ith the development of ‘pos-
itivistic organicisn® in the 19th century, the concept rapidly
becare 2 central conceptual device for describing end explain-
ing fundamental characteristics of socizl structure and order.
Iater, with the vigorous growth and elaboration of sociology,
anthropology, as well as other related behavioral sclences,
the concept quickly developed into a virtual tbeory of social
order.

- "Today, despite its continued wide currency, the term social :
: institution has become the object of severe criticism regarding
%1 " both its present theoretical importance and its operational '
o utility. The question has been raised: what does the concept
meanj and, if it means anything, how can it be used to test
soclal reality? .

“That institution means something is evident whén one exanm-
ines current basic texts in soclolegy and anthropology. for
here is found an abundance of explanation and applications

of the term. So too its utility is apparent in that most
behavioral scientists continue to commonly employ it to order
segments of social realitye..

“...Noteably absent...is a clear and up-to-date definition of

the concept institutlon, at either a theoretical or, signifi-

cantly, an operational level. Rather, it seems that the concept

has steadlly come instead {o serve as & catchword, an heuristic
device, or a ‘primitive term' to be used as 2 means for gener-
alizing specific research findings to the level of system
operations..."

{

A somewhat more positive discussion of the concept “social insti~
tutions" was written in the late 1950's by Professor Shmuel N. Eisenstadt
in the International Encpclopediz of the Socicl Sciences (under the topic -
"Social Institutions®). To a large exteni, Eisenstadt advances his own
conceptions of institutions and institutional processeg, but he also re-
views ideas found in the litereture generally. Thus, he states:

“Sociel institutione sre ueually conceived of &s the basic
focuses of sociel orgesnization, common 10 21l societles and
dealing with scme of the basic universal problems of ordered
socizl life. Three bssic aspects of institutlons are empha-
sized, First;, the vaiterns of behavior which are regulatied

by institutions... Second, institutions involve the regulation
of behavior of individuesls in soclety eccording to soxe def-
inite, continvous and organized pattern... Finally, these
peiterns involve & definite nommative ordering end regulation...”

Eisenatadt suggests that institutionalization can be defined as the
development of regulative principles which organige most of the activities



38

wf individuals in a soclety into definite patterns. He recognizes that
" gocietiss develop different institutions and seek different goals through
<heir institutiona. At the same time, citing Pareons, he emphasizes that
- institutions constitute e part of the basic definition of soclety, and
~are a concommitant of the very exlstence of ordered spclal life.

Eisenstadt examines several explanations of inetitutional emexgence.
‘His own concepti involves viewing processes of institutionalization as
- processes of exchange which he defines rather explicitly. The following
-~axcerpts from his article suggest, in very brief form, the nature of his
‘x analysis.

vﬁjr . "One rather common explanation (of instituional emergence) 1is
o in terms of the needs of individuals and of societies...
and their interrelationsSe s o« o"

“Other common explenations. . . . have been couched in terms
of needs of other institutions; of broad sociodemographic

and technological trends, or what can be called 'ecosystenms,’
and conditions; or of some basic, universal psychological
laws governing human behavior. . . .'

“411 these vas ied (functional) explanations, however fruit-
ful they may be as starting points. . . , do not provide
adequate explanations. . . . they usually do no go beyond
the mere restatement of the basic emergent quality of institu-
tions. « « « they tend to explain the particular by the more
general . . . . such explanations are usually ad hoc and

. not subsured under rore general principles . . . ." '

"Instead of speaking of institutions as given, constant,
self-conteined entities, it might be more profitable to
talk about the process of institutionalization and to look
on it as & process of continuous crystalizetion of diffexr- -
ent types of norms, crganizations, and frameworks which
regulste the processes of exchange of c¢ifferent commodities:
1?%2 latter term, “commodities,” is not used in the narrow
econonic sense, but more in the sense of “cuia Pro quo._7 o o "
“Any instiutionzl system regulates and organizes petterns

of behavior of the individual members of soclety or its
corponent groupsS. o« o o'

“Studies of egocial determinants of behsvior and sttitudes
have rarely attempted to analyze how these attitudes and
behavior affect the process of setting up new norms and
organizations. . . .*

“The possiblility of innovation end change is not something
external or accldental to any institutional system. It
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is given in the very nature of the procese of institution-
alization. and in the workings of institutional systems. . . ."

“Just as the predllection for change is necessarily built
into any institutional system, so the direction and scope
of change 1s not random. Rather, they depend on the nature
- of the system generating the change; on its values, norms,
-+ and organizations; on the various lnternal forces operating
=0 within i1ts and on the external forces to which it is especi-
S ally sensitive because of its systemic properties. . . ."

%ﬁThe Function of Social Behavior in Hatef Resource Development

: The title of this section is from a book by Kade H. Andrews and Dennls
i+ C, Geersten (Institute for Social Science Research on Natural Resources
.- gnd Center for Water Resources Research, Utah State University, December
~1970). This is a behavioral study comparing metropolitan-urban people
« with rural people. It is an attempt to measure attitudes towards social
- change, perticulerly that involving water use. Cne chapter dealt with
. water institutions including in this definition water mighis, and water
. measurement., The definition of institution in this chapter is:

"a complex normative pattern governing behavior in certain
fundamental and recurring situations, perhaps better under-
stood as traditional, accepted and established patterns of
organigation or procedure." '

: The process whereby the system of water rights became an institution is
“ briefly sketched. Indicating their concept cf institution as it related,
7 to water rights, the authors stated “the institution of water rights 1is
“.one that farmers apparently have little specific knowledge about, but
w strong institutional acceptance for, and have given :1iitle thought about
- changing.” And in talking about changing wcoter rights the authors stated
“the level of knowledge will likely be inversely related to the level of
- emotionalism, fear of change and of the unkncwn. There will need to be
a2 sound understanding of rights in order to provide <he sense of security
: needed to change long standing, patterned instituticas. . . .  The
<-implications of this may well be that reising the level of knowledge
i could be a major force in the implementation of social change in water
- institutions.” FKere, then, 1s a clear recognitlon of the conmplexity of
- soclal change where institutionzlizetion is involved. -

Another chapter in this book in entiiled "Besic Institutions, So-
- clal Systems and thelr Peroeived Funciions in Weter. Resource Development.*
- Included among the institutions coneidered ere locel governments, politics
~ and water, educatlonel systems, religlous sociel cystems, influential
groups, and government agencies including the Bureau of Reclamation. As
sociologists, the authors give evidence of the complexity of institutional
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esses and in this particular chapter make a significant contribution
"to the concept of institutions by recognizing the relationship of social
’; svstems to the instltutlonal structure. It would seem, however, that for
. anslytical purposes the authors found the concept of social systems more
~.»yseful than the nmore general texrm institutions,

THKE LITERATURE OF ECONOMICS

Although those who write about institutions in the literature of -
sociology are by no means in agreement as to its meaning, there is a-
general recognition of the importance of the term, and of the need for
trying to make it operational, by deliberate analysis and conceptuali-
zation. This need is not fully recognized in the literature of other
social science disciplines, where a similar diversity exists, but where
-attempts to clarify the term are indeed rare.

S In economics, the term "institutional” has its most common applica-
=+ tion to a school of economic thought which originated during the first
quarter of the 20th century under the leadership of Thorstein D. yeblen,
John R. Comuons, and Wesley C. Mitchell., Writing in the International
Encyelopedia of the Sccial Sciences, Professor Allan G. Gruchy, himself
an institutional economist, stated:

“Institutional eccnomics is very largely an American intel-
lectual product stemming from the work of Thorstein Veblen -
and other economists working in the Veblenian tradition. The
term 'institutional’ was applied to this type of economics
early in the current century because it examines the econ-

g;,, omic system as a part of human culture, which 1s a complex
o of many institutions. The concept of an'institutional school®
AR can be used only very loosely--in the sense that the members

of this school have the same philosophical orientation the
same broad cultural approach to economic studies, and the
same way of viewing the American economic syctam "

Gruchy divides institutional economics into three time periods,
», suggesting that among contemporary institutionalists are Clarence Ayres,

vugonn K. Galbraith, Leon H. Keyserling, Gardiner C. Veans, and Gerheart
o Colm, .

In cloeing his article, Professor Gruchy suggésts:

“Should naticnzl economic planning cross the Atlantic, the
institutional school could very well gain much more .
influence on the development of both economic theory and
economic policy then it has at present.” :

It 1s significant to note that this seems to be havpen*ng, not through
- the means of econonmic pl&nning in general, but in relatiocn to the concer:
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. over environkental degradation and the need for env;ronmental4protection._

: In an article entitled "The Institutionalist School of Ecenomic
.+ Thought Reconsicered," Professor Louis E. Hill (in the Rocky Mountain
‘ *Sociul Science Journzl, Vol. 8, No. 2, October, 1971, pp. 113-117)
7§€comments: ,

“The dedicated neo-institutionalists who have orgenized the
Assocliation for Evolutionary Economics and who are publishing

~the Journal of Economic Issues have a great opportunlty to
extend the frontiers of economic science to include new
creative methods and new important applications, but if they
would realize the prorise of tkese new methods znd applications,
they must refrain from destructive criticism of conventional
theory...Rather, they must accept that which is valid in the
heritege of the orthodox traditlon and build their new and
original approaches, methods, techniques, and applications
upon the foundation of this tradtion. If the neo-institution-

. allsts can seize these opportunities, then they may be able
to realize the potential inherent in a2 creatively pragmatic

- institutionalism, which will open new vistas for the econonmic
science."

Bt Superficially, it would seem, that the institutional economists

- xight have devoted some attention to the problems of definition and

<+ meaning of the term. But as Professor Gruchy suggests, the institution-
»aalists are unified, not so much by concept definitions, as by philosophical
#i.outlook., At the same time, when econorists, who do not consider themselves
*ainstitutionalists, have used the term, they have not often stopped to

“idefine it. And the wey in which it is used is often neither clear nor
‘§wconsistent. :

: Not infrequently economists also use the term as & designation for -

;forg&nlzation, without ruch atieanticn to the kinds of- f&c»o*s referred to
above which are important to sociologists., Several 1llu trations indicate
this type of usage.

Allen V, Kneese is an economist whosgse contiribution to thinking
*'&bout water pollution problems hes indeed been eignificant. In a recent
book (1948) which he co-suthored with 2lair T. Bowers his belief that
insui tulons are significant was suggested by his use of the term in the
title; Faneging Weter Qualitv: Eccnozics, Technology, Insiituiions.

Tne Johns Hopkine University tress, baltirore, hazrylend, 1965). Fart *
IV of thig study is specifically entitled “Insilitutional and Organizetional
"APPrOaches to Regionzl Weter Quelity Management." The fcet that institu-

$3tional and organizational are both used in the title would seem to suggest

i"that distinctions would be drawn betwsen thses two terms. But thls is
700t the case.




The euthors begin by stating:

c» ectypdies .of the economic~engineering aspects of water quality
* -panagement have demonstrated that & reglonal systiem can achieve
" major economies that cannot be reallized by the conventlonal
approach to water quality control. But little is known about how
to devise legal and institutional arrangements that will permit
efficient end politicelly responsible implementation of water
- - quelity management progrems. Compared wiih englneering and
*.~- even economic studies, institutlonal studies of water quallty
v panagement are in their infancy."

* This seems to suggest that the authors were consiaering a broad
5ociological analysis, rather than simply discussing organizational
f-;:rangements, but the ensuing pages, unfortunately, do not live up to the
- expectations created by these lead sentences. Although the organizations
* discussed involve complex interrelationships, the descripiion is largely
”in terms of simply leglelating new organizations, with only occasional
f'eferences to soclal processes by which organizations become institutions.
The proposed organizations would be vitally "affected with the public
~interest,'" but there is little discussion of the nature of these rela=~
1.tionshipo, either in the sense of constituency, or in the sense of leg-
“ itimizing organizational actions. The normative function of organizations
1. 1s not discussed, and one is. left with the feeling that the a2uthors believe
 that rational decisions will create consensus, and that ithese automatically
~ emexge from the creation of the organizational order.
e It ig clsar that the authors tend to regard institutional and organ~
*-4gational as equivalent terms, and leave the reader with the impression
i'that change is a matter of simply deciding to do things differently. The
case studies of the Ruhr and of the River autherities in England and Wales,
“as well as of the French Basin agencies, and of the Delaware River authority .
< st*ongly suggest that better water quality management can be achleved by '
**me&ns of organizaticnal change. That the way in which things are done at
--any particular time mzy reflect deeper societal problems is not recognized.
*The result is ‘tco simple en approach to the resolution of problems which

= ray be involved.

A specialized, but at the same time broader ap;ro«ch, is found in
- an article by Jerome W. Milliman entitled “Economic Censiderations for the
- Design of Water Institutions" which appeared in the December 1955 Public
L Adninistraticn Review (Volume 25 beginning con page 28@) Professor Milliman
- bases his analysis on his conclusion ihat R

“The water preblem then, is not primarily one of water but
instezd is one of institutions. ranagerent, and cf economic
p“inciples."

He dezls with both law e an institution (i.e., a normative system
affecting and controlling human behavior) and with the econonic market
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zs an institulion. His recognition that institutlons are not equivalent
to organizations {s indicated in his discussion of the functions of pubdlic
agencies. e suggests that such agencies should: (1) establish a system
of law that permits a clear definition of property rights; (2) provide
certainty of tenure for these rights and a clear basls for their trensfer;
(3) provide a procedure whereby rights to own water.may be acquired;

(&) establish rules and procedure for the protection of outside parties
 against spillover effects; and (5) develop and vrovide information re-

. garding the extent and quality of water resources. These five public’

- agency missions thus require the establishment of a system of law with

- -supporting norms (values), and although Professor ¥illiman does not dis-
:+ cuss how government would institutionalize these functions, he clearly

v indicates that simply crezting organizations by legislative or administrative

,3command would not be sufficient.

Another economist who deals with the problem of institutional design
~ is Roger Sherman in the February, 1970 issue of Land Economics (Volume
© XLVI, Number 1). His article, entitled "The Design of Public Utility
Institutlons,’" while not directly concerned with water, is nevertheless
useful as suggesting an approech to institutionalization. In it he takes
© issue with those economisis who see in the simple epplication of market
© institutions the complete solution to allocation problems, including water
--.allocation. Although in parts of the article Sherman seems to equate
institutions with orgenizations, a closer reeding indicates that he has
- a broader conception in mind, focusing on the use of organizations to
- accomplish social purpeses. Thus it is the purpese that is a dominant con-
- slderation. And he is concerned about how people (i e., individuals and
v groups) relate to organization. He statess

“The main issue, then,; is not which pricing rule is best, but
what orgenlzation can give consumers who are willing to bear
public costs an opportunity to zgree on how to share then.
Publicness in the cost relationship calls fer ihis shift in
emphasis. But the publicness can be iraced ‘o uncertainty
end esset durability which can result in an efficient short
run price that fails to cover totel costs...The presence of
publicness creates a collective choice probler; the set of public
utility consumers must agree on a wa y to share the costis that
cannot be identified or imputed to uniis of service or to
custoners...Compared with possible alternatives, “he ordinary
corporaticn mey, therefore, be an inappropriate form of public
utility organizaticn.' :

The dynemic espects of the institutional problem is %uggeuteﬂ in
the following quotation:

“One difficulty is that sophisticated cost shering arrangerents
aimed at minimizing exclusion may break down.as a result of
bargeining strategies that are made available to the consumers.
The other is thzai uncerteinty may not be borme by the ‘right®
persons. With these two problems in mind, let us examine an
elternative consumer-investor institution.”



This .Sherman proceeds to do.

Another study, although not urban in its orlentation, serves to
- underline the dominant approach of economists to the concept of “insti-
~+utions" (L. M. Hartman and Don Seastone, Water Transfer: Economic Eff-
h}iciency and Altemative Institution;l. The authors state:

- "The basic question to wh;ch this book is addressed iss To
what extent do existing organizational arrangements for the

" menagement of the water resource permit reallocation to take
place efflciently? The transfer arrangements analyzed consist
of the market possibilities for water tranefers which exist
under different legal systems and within various prominent
types of water organizations.”

}QiThis is clearly the work of two institutional economists, but one might
»+wish that they had devoted somewhat more attention to the definitional
¥ problem. This is not simply a matter of whim but goes to the heart of

< understanding their approach and emphasis., This may perhaps be 1llustrated
“in the following paragraph: , :

“Thus, particularly with respect to water use, economic dev-
elopment involves not only development of the resources and
related capiial facilities but also institutional development.
Changing the forms of organizations is a fundamental part of
economic growth, for the correlaies of growth involve an in-
"creasing complexity of relations among economic agents., In-
stitutional development for water use has proceeded to an
advanced stage in some geographic areas. In other areas, use
and development ere still performed primarily within the tra-
ditional property-rights market-system rules., The state of
institutional development appears highly correlated with the

i state of economlc development and population . and, conseguently,
EE with the relative scarcity of the resource. Economic develop-
e ment and population. growth tend to result in a2 predominantly
S uroven culiure, which tends to be more t&a&¢v_0n&ll¢ oriented.
In the industirizl sector, progress in the ferm of technological
innovaticns and cepital growth hes been facilitaited by wide-
spread organizztional innovations.” e .

. Chapters two and three of the Hartman-Seastone study deal with

ﬁ,institut*onal aspects ol water rights as measured bty efficlency criteria

. for market transfers. Chgpter b, 5, and 6 dezl explicitly with water

i organizations and there is only elight reference to’'the sociological

»-aspects of these organizations. Such an crientation might have permitted

« & more effective discussion of the institutional problem. This book in-
cludes a case study of a municipal transfer of irrigation water to domestic
use. But like so many others, it does not define what is meant by insti-
- tutions and in many places by inference suggests that ithe term i{s simply

" 2 substitute for “organizational arrangerments.'” For example, 1t is stated:



wgvzluaiion of an institulonal system requires measurement of the degree-
~40--which the .rpysiem performs functlons in accord with community goals."
This is an interestiing sentence since the goals are viewed as affecting
the institutional system whereas most sociological treatment of the subject
- suggest that the goals are in fact an important part cf the institutional
- arrengement. The dichotomy here suggested flows naturally from equating
institutions with organizations.

Professor Allan Schmid (of the Department of Agricultural Economics.
»Michigan State University) has also written extensively on various aspects
in of the institutional problem from the viewpoint of "institutionzl economics.”
#2.Dean Stephen C, Smith of the University of Wisconsin has similzriy written
$¢about institutions for water development from the viewpoint of the “insti-

#tutional economist.” But neither has dealt explicitly with urban-metro

o8 uater managemert problems,
£ .

Sy,

THE LITEPJ.TUPE OF POLITICAL SCIENCE

" Among the social sciences the terms institutional and institutions .
ware perhaps used with least discrimination and least consistency in pol-
7*itical sclence. No article or book has been discovered in which these

' terms were defined, alihough they have been used with some ease and fre-
£+ quency.

: An example of common usege in political sclence is a recent book
vedited by Allen P. Sindler, entitled American Political Institutions

;:end Public Policy: Five Contemporary Studies. In the preface the editor
%states' “Our case studies treat the major institutions of American na-
“tional government-~-Presidency, Congress, Sumpreme Court, the Bureaucracy,
isand the Parties--as they grapple with problems of high comtemporary im-
”'portance." The focus of the case studies is in each ¢case indicated by

uxitics and policy. The discussxon of the Presidency,is in terms of the
gﬁwar in Viet Nam. The discussion of the Bureazucracy is in terms of the
Anti-poverty and Community Action Program, focusing pariicularly on the
.~City of Durhem, North Carolina. The discussion of political parties
Q}focuses on House Kepublican leadership, and the chapier on the Superere
‘Court on reapportionment litigation. There is in the bock no explicit
“~discussion of insiitutions, nor is there any attempt io defire what ia
‘oheant by political institutions. In fact, the book might just as well
Ybave been titled The Political Process or The Political System. Cther
*references in the field of political science would reveal similar am-
“bisuities and lack of precision. ' :

§ﬁé_§§gdy of the Washingion Metropolitan Area

In March 1971 the Insiitute for Defense Anulyfis, as a part of iis
1ndependent research program, released a report entitled An Analysis cf
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tlternative Institutionel Arrangements for Implerentine an Integrated
wzter Supply and Waste Management Program in the wWashington Metropolitan
trea, by Paul S. Hughes. The first sentence of the first chapter states:

"In recent years a considerable amount of study has been devoted
to the economic and technolcgical aspects of environmental
ranagement, but relatively 1ittle attention has been given

to the institutionzal mechanisns necessary for implementing
advances in these areas..."

The author then states "This paper focuses on integrating water
supply and waste management programs...,examines several existing and
1 proposed institutlonal arrangements for achieving such integration, and
suggests an alternative model.” The study next proceeds to examine a
‘variety of coordinative organizational arrangements including the Inter-
+state Commission on the Potomac River Basin, the Metropolitan ¥Washington
'Council of Governments, Maryland Environmentzl Services, the Potomac River
+ Bbasin Commission, the Metropolitan Washington Waste Management Agency,
-and describes the relationships among these various organizations.

L a9

The third chapter entitled “An Institutional Model..." proposes how
“the author believes the problems of the Potomac should be dealt with--
- emphasizing organizational approaches.
7" Appendix A, entitled "Summary of Institutional Criteria Suggested
1in Selected Studies," reviews a number of studies including the Syracuse
#University study of the Delaware River Basin and several reviewed in this
» present chapter, i.e., the ¥Kater Resources Council study of "Alaternative

Institutional Arrangments," the Kneese and Bower study, and the Craine
. shudy.

',-f

i Limits on the Institutional Frame of Reference

_ This is part of 2 title of an article by Edward R. Kaynor and

‘ IIVing Howard cited in Chapter III. MNr Kaynor is also a coniributor to
“the volume of essays which have been produced as a part of this present

- Project. The authors deal with the fee system for consulting engineers,
-the funding for certain egencles, the instituiionalizatlon of squity
concerns, overrepresenteiicn of inierests, and incompatibility of agency

i-8%als, These consiraints are then atiributed; in part, to broadly based

‘xvalue orientetions of American society, such as its pregmetic treditions.
“Their concern is with soclal processes and human behavior and in this con-
'neCtion the .following paregreph deserves quoting:

"The findings from this study of water resource decision-
meking in Massachusetts indicate thzt in this one srez of 4
- of the public decision-mzking process at least, institutions
are less important than other variables. Even when one is
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locking for institutionalized ways of doing things, the out-
comes atiributaeble to institutional influences appear less
inportant than the outconmes attributable to such variebles
as ‘good sense*.” .

It is rather signiflcant that the research which their article reviews:
-was deslgned to demonstirate thit institutionazlized patterns of behavior

-are critically important elements, but the authors concluded "what we con- .

égsider our most important findings do not support the institutional type of
v~ explanation we anticipated.” This negative finding is not directly rele-
?vvanu to the present study, but its quotation here is designed io suggest

» the need for and nature of institutional analysis, whatever the conclusion
? may be.,

i+ A Political Theory for Institutional Analysis

Two political scientists, strongly influenced by economic theory and
‘analysis, have written several articles and papers on a variety of institu-

"tional problems, including explorations of theoretical aspects of political

“-institutions and institutionalization. They ere Drs. Elinor Ostrom and

# Vincent Ostrom. In an unpublished paper ("A Political Theory for Institu-_

% tional Analysis") in which their concern is for institutions to manage
so-called "common pool” resources, they state:

LTS

.vi‘ ** "The existence of intensive competition does provide an incentive
* for a community of affected users to seek some common solution
to their problems. The reduction of spillover costs for the
comrnunity of users by adopting policies that take each other's
" interests into account represents 2 potential ‘o be captured.
This benefit can be captured if a community can have recourse
to appropriate institutional arrangements normally found in
the public sector. . .* .

i Hexre the terns "5nstituuion” and "organlzatﬁo" seem almost to be

" interchangeable, except that the Ostroms are concerned with the dynamic

« aspects of organiza+ion and wﬁth the function of the institution in its
Iﬁla**onship to individuals and groups. :

This dynamic appraisal is further evident in £he following gquotation:

"“Even where an existing public jurisdiciion hzs boundaries that
include the relevant public affected by utilization of the common-
. pool reqourcc, it may not possess the necessary decision-making
" capabllities.

4 :
Dr, Vincent Ostrom has contributed to the essay volume of this
IEport. ,



L3

This orlentedlcn, which extends ceonsicderably beyond traditional
~ prganizational approaches, is summarized in the following paragraphi

"Institutions of govermment are formalized ways of arranging
for the availebility of third party offices when individuals
are not able to reach a satisfactory resolution of a conflict.
Courts have frequently appointed impartial, disinterested
third partles to supply information on utilization of the
. common-pool resource. . . . In the absence of formalized
-governmental institutions, parties to conflictis may act
. jointly to employ the services of a third-party intermediary.
Lawyers have traditionally performed such services., In an
era of collective bargaining in labor manzgement relations,
the services of labor mediators are often jointly procured
by labor and management. . . .*

In thus focusing on funetion and on particular (and peculiar) social -
problems which need to be solved, the Ostroms avoid a simple organizational’
H.approach. It would not, therefore, be possible to substitute the word
“w.organization for the word institution in their article without destroying
" the sense of what ls being written.

: . Another relevant paper is "Institutional Arrangements and the Measure- .

%uneqt of Policy Consequences in Urban Affairs' by Elinor Ostrom published
-&8 one of the Studies in Political Theory and Policy Analysis by the De-

Egpartment of Political Science of the University of Indiana. This deals

OTHER USAGES

" In this section of this chapter, other usages of the ierm “institu-
tions" will be examined, without particular reference to the discipline
Iepresented by the writer,

In connection with the problens of Water Qd@liuy Hanagement, refer-
wpence night be made to the QRSAKCO Story (By Edward J. Cleary). This is the
»8tory of the Ohio River Valley Water Sanitaetion Commission (ORSANCO) which
; recently come under criticism for not being effective enough in "clean-

?*136 up the Ohio River." The study does not purpose to be institutional,

Tebut ¢ might well have been, since many of the problens associated with
the Ohio River are institutional in charecter. This means simply that

they 2xe not goinz to be solved by organization or recrganization, but by
Xuch more basic sociel processes invelving changing of public values and
ttitudes and redirecting ways of approaching p*oblems of pollution.

) The many conflicting interests involved in the mznegement of the Ohio
u*RiVe* must be dealt with, and this is hardly feasible in terms simply of
°T°&nization or even coercive Federal authority. W¥hat is involved in the
hio River (and in many major rivers) is an intricate web of social
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cnpelatlonships, patterms of behavior, and socletel values. Solutions which
. do not identify these but seek to deal.with them by simple organizational
hanges will inevitably fall short.
" The ORSANCO Story suggests that attention to institutional processes
“15 important, although seldom considered. The argumenti of this present
. report is that the concepts of institutionalization and institutional:
..constraints are important for an understanding of varicus aspects of. the
rmwurban water situation. But to be effective, institutional concepts must
be defined and dealt with in depth. In a sense, the questions must be
asked as to why certain things are done as they are, and if the explan-
T tion suggests particular instituticnalization, then the resolution of diffi-
~veulties requires unraveling these factors, showing how they developed,
f%their roots and support structures, and then consldering what it may take
' to achleve change. The issues are issues of social and political processes
“vand of socialization, and not simply of organization or reorganization.

Jﬁﬁ' . For at least 25 ysars the contributions of Professor Cilbert F, White ~
“=to thinking about water problems and policles has been significant. In
'ﬁ»a recent book (St trategies of American Water Management, the University of
Mchigan Press, 1969) Professor White confronts the problem of institutions,
distinguishing his focus on social institutions from what he calls the
*engineering approach, economic analysis, the soclological zpproach, the
ecological approach, and the political science approach." He emphasizes
~ that decision making is conditioned by the perceptions of water managers.
Social institutions, in turn, “are seen as affecting both perceptions and
the freedom or incentives with regard to which individuals have to operate.®
Perceptions of (1) range of choice, (2) water resource, (3) technology,
(4) economic efficiency, and (5) spacial linkages are the chief components,
each influenced by social institutions.

" In February, 1959, the Qornell University Water Resources and Marine
+Science Center (publication #23) outlined an Agenda for the National Water
Comrission. Included in this volume of papers and essays was one by Phillip
&;L Bereano entitled "The Adequacy of Institutional Arrangemenis for Water

;nesouxces Management.' A statement on the title page of the entire volunme

indlcates that Mr, Bereano's paper is an outgrowth of a project entitled

" "Sovernment Institutional Arrangements and Allied Lew to Facilitate Water
- and Related Land Resources Planning, Development, and Operational MHanage-
.f,lent," This project is concerned with organizationzl problems in the Hudson
.‘River Basin. Mr. Bereano's centribution, however, tends to equate institu-
iions with organlzations. Thus, he states:

"The major area of concern, therefore, is how to best organize
our government so'we can effectuate these policies. . ."

He concludes:

"If one believes that the problem should define the organiza-
tional pattern, then the first step is obviously to ascertain
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the goals -or needs in & given .area. One must esk whether. .
the suggested institutlon is the only or the best way of mest-
ing these needs. . . ."

) In & study entitled The Range of Cholce in | vater Manzgement by Robert
¥, Davis (The Johns Hopkins University Press, Baltimore, Maryland, 1958),
.under & section hezding "*The Institutional Task" appears the following
_Aastatementz

“The question of what constitutes an appropriate set of pro-
cedures and organizational arrangements for water rescurces

- manegement goes well beyond the scope of this study., BEut our
study does show that water manzgement organization must have
a differeat set of capabilities than they now have, if certain
kinds of alternatives are to receive consideration.,'

i Institutions and Clean Water

< In the summer of 1971 a faculty fellowship program in engineering systems -
~w=:design sponsored by 01d Dominion University Research Foundation and the

7 National Aeronautics and Space Administration produced a report entitled
3.Clean Water: Affluence, Influence, and Effluentis: A Design for Water
fiw@Quality Management., Chapter 2 of that report was entitled "The Societal
«: Influence on Clean Water." It dealt with social and cultural factors
-affecting water use and quality standards, fragmentation both between and
wwewithin levels of government, and the results of this. fragmentation for
7;.administrative enforcement., It also reviewed the need for citizen
education. v

T While the focus was not specifically on urban water problems, noxr on
dnstitutions, pollution of water is primarily an urban phenomenon, and the
approach of the report to institutions is indicated in the folloulng
‘quotation from the synopsis of chapter two. s

"It will be asserted in this chapter that our political, govern-
mental, end legal structures are merely institutional embodiments
of socletzl attitudes, which in turn are a product of our histori-
cal traditions and cultural values. These latier are important,
~for in the area of naturel resocurces use and allocation, there are
historical, cultural, and societal values which plece definite
linitations on our freedom to bring about changes in the area: of
waier resources management. . . 7 thus, any recommended adjustments
of a political or legal nature must be worked out within the con-
strzints of these more fundamental attitudinal deterrlnants."

Several additionzl quotations from this ch&pter are significant:

“Water institutions, like other aspects of our culture, hzve emerged
through the convergence of a2 number of forces including ethnic
traditions govermning water use, circumsiances in the natural
environment, plus 2 most basic feature of our culture-~the ethos
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of American water institutions are very deep, end under these
clrcumstances the process of change is very difficult to per-
ceive. Indeed, water rules do not appear simply es a matter of
snap decision, by acclident, by deliberate rational process or by
the force of tradition, but rather out of a convergency of all
these forces. It is a gradual process, and one that is under-

. going constant change." '

. The report then examines, firsti, the extent to which the existing
culture operates as an *idea filter." And second, the extent to which
change will be resisted where it conflicts drastically with existing
cultural values. In this context, then, the consequences of traditional
egal instltutions are examined as well as the extent to which values of
society with respect to development shape and limit approaches to water
:‘«pollution.

Obviously this approach regards 1nstitutions as considerably nore
~complex than what are normally designated as organizations. Moreover it
recognizes the extent to which institutional change cannot be accomplished
n the mode of organizational change by simply issuing an order or pass-
“ing a2 law. As has been suggested in previous comments, this is rnot sirply
‘a matter of semantics but deeply affects the kind of research and analysis
~which will be conslidered necessary to accomplish institutional changes. To
. regard the matter as simply one of organizational change is to overlook
~many slgnificant aspects of the arrangements vitally affecting urban-
‘metropolitan water management. In this connection, it is to be noted that
*although the report is concerned with the problems of jurisdictional frag-
.+ mentation, it recognizes that this situation has deep roots in American
nwycu‘ture and history. Hence, improvement or change invelves more than
%simply establishing & super government or clarifying responsib*lity.

-Studies of Institutional Factors in Texas

) In recent years the Water Resources Institute of Texas A & M University
=~ has published a number of studies with the phrase "Institutional Factors"
~" in the title. HKuch of the work upon which these publiczctions were based
‘“»was supported in part by funds provided by the Office of Water Resources

.~ Research. The publications produced as a result of: the research project
'V&incluae the following:

“Institutional Factors in Water Development,* Proceedings, 12ih
¥ater for Texzs Conference, Warren Trock, Weier Hesources Institute,
Texas A & h University, College Station, Tex&u.. :

"Institutionzl Fectors Affecting Land end Water Dﬁvelopmcnt,
Lower Rio Grande Valley, Texas," ¥eter Rescurces Research,
Warren Trock, Journal of the American Geophysiczl Union, Volume
5, Number 6, Decembar 1959,
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MInstitutional Factors and the Texas Water Plan,' Proceed-
inga,. U2nd Annuzl Hecting, Westemn Agricultural Economics
Associztion, warren Trock, published by Oregon State Univer-
sity, Corvallis, Oregon. ' :

A Study of Institutional Factors Affectins Water Resource
Development in the Lower Rio Grande Valley, T. Casbeer and

W. Trock, Technical Report Number 21, Water Hesources Instit-
ute, Texas A & M Unviersity, College Station, Texas.

“Institutional Factors and the Texas Water Plan," Water Re-
sources Bulletin, W. Trock and C. Jensen, Journal of the
American Water Resources Association, Volume 6, Number 2,
April, 1970.

.Organization of Agricultural Resources in the Lower Rio
. Grange Velley of Texas with Limiting and Non=Limiting Water
. Supply. A Dissertation by Abdullah T. Thenayan, Department
of Agricultural Econonics, Texas A & M University, College
Station, Texas.

A Study of the Effects of Institutions on the Dis*ricution
and Use cof Water for Irrigation in the Lower Rio Grande
Bzsin. A Dissertation by Roy M. Gray, Department of Agri-
cultural Econonics, Texas A & M University, College Station,
Texas. :

: As these titles suggest there 1s an erxphasis upon the total water
..situastlion and particularly the Texas Water Plan which includes consider-

‘- able attention to agricultural uses of water. At the szme time, ncne

= of the titles deal explicitly with Institutional Factors related to
w2 Urben~-Metropolitan Water Management. Nevertheless, this serles of studies
:-sheds considerable light on particular usages of the ierm “institution."

%nThe most general of these studies is Institutional Faciors Influencing -

}ﬁvater Developrent in Texes, by Dr. Warren L. Trock (Farch 1971).

' The concept which underlay this particular study (£nd probably the
-Oothers as well) is set forth in the first paregreph of the "abstract"
where it is stated: :

“The development and use of land and water resources has been
and will continue to be significantly affected by institutions--
legal, cultural, economic, political, ang religious. Institu-
tions are the organizing and directing mechanisnms by which we
échieve an organization of resources in productive activities
which satisfy humzn needs. They are essentizl to individual

and collective activity and thus must be undersicod end managed
to achieve our purposes.” o

In the body of the repert there is a heavy reliernce upcn sociclogical
Concepts (yarticularly ag expressed by Kimball Young) and also references
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4o the writings of institutional economists (es assoclated with the work of
jona R. Commons).

" The viewpolint Shifts conslderably, however, in the second chapter where
*Institutional Arrapgements for the Texas Water Plan” are reviewed. This
shifi is suggested in. the following quotation from the "abstract:”

"Numerous political and economic institutions must be changed
or newly developed to provide for glg the Interbasin Diversions.
propvosed by the Texas Water Plan; (2) the creation and manage- '
ment of transfer systems; and (3) distribution of water within
importing areas and fulfillment of financial obligation.”

.- Here the emphasis is on deliberate action creating institutions, rather
than on institutienal processes relating to human values and behavior.

However, water rights are regarded as signific¢nt institutional factors,
and it is stated: ;

“An examination of the water rights and institutions produced
the conclusion that the efficlency of water use can be increased
by making water rights or annual allocations freely negotiable.”

. By ignoring the soclal processes and conflicts by which such alterations might
© be achlieved, this study minimizes the nature of deeply held values with re-
spect to water rights. The approach leads to an ezsy assumption that new
legislation or administrative orders will bring about change. There is no
- reason to believe that this in fact is the case, particularly when it is . .

recognized that the water rights system is so deeply imbedded in the value
systems with respect to water which dominate Westexrn thinking in irrigatea
. areas,

In the etudy entitled A Study of Institutional Factcrs Affecting Water
Resource Development in the Lower Rio Grande Valley, Texas, by Thomas ,
Casbeer and Warren L. Trock (September 1969), chapter 5 is entitled “Classi-
fication of Valley Institutions.” This is a brief chapter and significant
portions of it (footnotes omitted) are worth reproducing here:

"Institutionzl factors are grouped inte five classes: (1) Legal,
(2) Political, (3) Cultural, (4) Economic, and (5) Religious.
Within each class there are many specific factors. Some are
ordinarily very important; others have negligible influence on
man's affairs.”

"Berlowe identified legal institutions es rules and regulations
- recognized as binding by man end naitions. They ere collective

action in control of human behavior and include statutes, ordin-

ances, edministirative regulations, judicial interpretations
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and decisions and some customs which have gained the sanction
of legal authority. The political and governmentzl class of
factors includes the policies and regulations, the powers and
dutles of federal, state, local and specizl governrmental units.
Important specific factors include taxes, eminent domain, police
power, spendlng power, and proprietary power. The class of
fectors identified as cultural contains a wide range of institu-
~tions and includes customs, habits, traditions, tastes, prefer-
ences, goals and esttitudes. These factors oftemn greatly
influence the economic and political institutions and azlways
have great impact on human behavior. Economic institutions

are numerous and are forces of sigunificence in the operation

of our economic system. They include fiscal policy, taxes,
public and private property, inheritance, contract, vested
rights, competition, monopoly, leasing arrangementis, etc,

They ere ‘social arrangements® by means of which business

‘and economic life are organized, directed, conducted and regu-
lated., Several of these factors are impartant in the Lower

Rio Grande Valley. Religious institutions have been important
to resource development and use in the past but have negli-
glble significance today. They will not be coneidered in this
study of the Valley."

A similarly broad approach to institutions occurs earlier in the intro-
ductory chapter where, among other things, it is stated:

“Contained within this broad framework are such things as the
role of cultural environment and social forces ininfluen-

cing the behavior of individuvals, groups, or comnunities, Also
included are cultural attitudes, customs and traditions, habitual
thoughts or practices, legal arrangements, government activities,
"religion and other similar factors."” ' ;

: Specific chapters are devoted to legal institutions, to political in-
" stitutions, to cultural institutions, to economic institutions, and to an
exanination of the impact of institutions.,

This btroad emrhasis 1s more or less typlcal of the egricultural
(irrigation) literature, but the approach is wezkened in the final "Solutions”
. Chapter which deals with organizational and administirative oroblems, and
- Goes not effectively confront the issues of institutional change, growth
"-and development as idenitfied in ihe quotations. There would thus appear
~ “0 be a considerable gap between the descriptive and concepiuval material,

- &nd the suggested solutions. This is perhaps best sugzesied in the final
- Sentence of the report which reads: "When the pecple undersiznd how in-
~efficiently the water resource is being used; and how costly the floods
end poorly drained lands have been, it is rezsonable .to suppose that their
institutions will be altered to a point where, wiih the consent of the



-people, -sfiective ection can be teken.” {p. 127)

Another study published by the Water Resources Institute of Texas

A & M Unlversity, dlthough not a part of the previously referred to sertes;.
is worth referring to both bscazuse it explicitly deals with an urban
problem, and because 1t avoids the conceptucl baggage of institutional
errangements and concepts. This study is entitled Identification of Manege-~
- ment and Planning Problers of Urban Kater Rescurces in the Metropolitan a
Area of Greater San Antonio, by Joseph K, Garner and C. S. Shih. The first -~
chapter of this study presents standard descriptive material on the San :
Antonlo area, The second deals wiih “Governmental Organizations.’” The
_situation 1s described without reference to "The Institutional Situation.”
And yet the description might be utilized to indicate the intricate web
of institutional factors. But those studylng organization are not prone
to use institutional terminology. At the same time there is recognition
~ of process and of interrelationship as well as’'of constraining values which -
'limit orgenizational approaches to water problems. Thus it might be sug- .-
gested that the discussion does not suffer from being cast in an organiza=~
tional rather than an institutional mode.

Other Institutional Perspectives

The title of the project suggests that in addition to "instituiions,”
the literature of urban-metropolitan water planning, development, and
management might {ruitfully be explored. As one would expect, the literature
dezling with the several terms contained in the title (namely, urban-
nmetropolitan, water, planning, development, and management) is tremendous
in scope, in detail, and in volume. But the initiesl expectation that the
concept “institution” and "“instituticonalization” would serve as primary key .
words or limiting descriptors restricting the review of this literature
dealing with these several terms has proved a vain hope. .

To illustrate, a recent annotated bibliogre pﬁy prepared by Melville
C. Branch, Professor of Planning, University of “Southern California, entitled
Comprehensive Urban Planning includes a tenpage chapter designated “Institu-
tionalization.” This chapter lists fifty-four titles, and most of these are
annotated. But, in fact, the collection is a kind of “rag bag' of titles
including a work by Chris Argyris, Intesrating the Individual and the
Organizoticon; a vocational guidance mznual by Hargarie S. Berger entitled
Opvortunities in City Plenning; a study of the Eritish Civil Service; C.
Northcote Parkinson's book Parkinson's lLew; a standard textbook on public -
administration by John M. Pfiffner and Robert Presihus; as well as an
administrative history of the Department of Fou51ng and Urban Development
by John B, willmann.

Searches in the literature and bibliographies dealing with the other
terms in the title have not proved particularly fruitful. There seems to
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CHAPTER V
STUBILIES OF THE RATIONAL WATER COMMISSIOR:

A REVIEW AND CRITIQUE

A The Kaztional ¥eter Comcission was created Septerber 26, 1968 (Pub-
- 1ic Lav 90-515), The duties of the Cosmiesion were specified in Section
Three, subsection “"&", of the Act 28 followst

"The Commission shall (1) review present amd enticipeted .

nationel water resource problems making such projections of

" water requirememis tz pny bo necessery end identifying alter-
native weys of meeling these requirements--giving consideration,
&rong other things, to conservation &nd more efficient use of
existing supplies, lncreased usesbility by reduction of pol-
lution, innoveztion to encourage the highest economic use of
¥etexr, interbasin trensfer, &nd technologicel sdvances in-
cluding, but not lixited {o, cemeliing weather meiification,
and xecte weter purification &nd reuses (2) concider econ-
oric and sociel consequences of welcr resource developeernt
including, for exemple, the irpsct of water resource devel-
opsent on. regiostl econoric growth, on institutiont]l earrence-
zernto, Zfinphacis edded_/ snd on sesthetic velues cffecting
the quality of 1life of the American people; emd (3) edvise

on sguch specific wutier resource matterc &5 may referred to it
by the President and the ¥ater Resources Council,"

The gecifien elso imdiczted that the Commission would termincte
five yezrs from the effective dete of the kct, namely, by September
26, 1973, Mereover, the Executive Director of the Commisecion hes
gtsted that the Commission does not inten? to &sk for an extension
of this deslline, :

Ten yesre etxlier, unier the lesderchip of Semsior Robkert S, Kerr,
the Sencte had conducted & review of vxater policr ueing ¢ Select Com-
nittee for that purpose. And while gore off the work of the Select Com~
ritiee xas obviously eelf-serving for Sencior Kerr &n? other Senators
asctive in its deliberations, it did prciuce & number of significant
stuiles vhich influenced public policy throughout the 1060°n, It xes
undovbledly with this experience in mirnd thet Comeress in 1968 crezied
tho Katlonzl Weter Comciscion with the specific charre indiceted above,
Additiensl continulily with the earlier effort x&s provided in thai the
Executive Director of tho preeent Coxniseion Kr, Theodore K, Sched hed
alsc been Director of the Select Coxmittec staff. ’

The specific reference to "institutionsl arranrerenis® in ihe siz-
tute led the Cowriscion to estzblish & “Panel on Instituvtiontl Arrance-



pentn, %1 owe ol cix mainls decigned to provide expert, infepesient re-

view and guidencc, The Penele have get irregulariy, €5 the eccasion

has demsanied, {or discussion end anelysis of major interdisciplinery
problers, Arong the perticipants on the pamel on institutioncl errange-
ments heve beent Professorc Dean E, Fann, David J,Allec, Lyle E,
Craine, Irving K. Fox, H, ¥illisr Hines, amxdl Vincent A, Ostrom,

4 in the cose of most federsl cormissione, the Retional Keter

* Commisaion is publishing & substantial number of etudies, Some of these
. have been comducied by its own etzff, others umler contract with con-

L+ sulting firms, erd still others by individucl consulternts., As of Jan-

uary 20, 1972 (tho cutoff date for this enclyeis), 26 reports had been

o relsesed to the public through the Kationsl Technic&l Information Ser-
. vice,

Txo of these reporisc expiicitly deel with "institutions." One
of these is Keiropzliten ¥eler Institviionc by Orlenio E, Delogu and

". the other Inriitulions for Kater Flernine by Gery W, Hert,© Txo others

.- Flannine by Ketheryn P. Verner,

&

heve considerable significence for this present stete—of-the-zrt re-
view. These ere; PNetropolitan ¥eter Moncrewert by Urban Systems Re-
search &nd Engineerirs, Inc.,, end Public Ferticipetion in ¥ater Rescurces

Three other reporte hevo some inctitvtioncl significance, zlthough

- not directly related to urteh-netropeliten water manscement, These

“ threereporte aret The Federzi-Stete Regioncl Corvertiien by Richaré A,

Solomong Intercicte keier Corptoip by Jerome P, Muyeg &ri The New Enc-

" lend River B&sina Conniscion by Helen Ingram,

In sddition, {inclly, nise of the 26 stwiies svcilable & of Jen~

~oouery 20, 1972 declt with vorious problems of xater. lah. end b&Ve 50EE
~-leg&1/instituticnul significence, o '

In & letier io the principsl inveriigetor, 4the executive director

- expleined that the reports (euch s these 1iested above. by title end eu- |

thor) were prepcred.fer the Katiomal ¥ater Commissien to provide beck-
grourd fer ite consiCeration, They do nol mecessesiliy roflect the Com-
missions ccnclusions or ~ecommeniations, '

Eech of the sbveve linied reports arc reviewed 'in svbsequent por-
tions of this chapier, Iwt firct some peneral commenis vould seem to
be i{n oxder, . ‘ 2

-Koxhere 4in theso reports is there o definitiomr or & discuscion

lperheps the KiG recognised the difficuities inherent in the terw
“Institutionsl Arrangerents® when it chenpesd the nswe of this Po-
nel to iho "Punel om Decicion Keking Lrrapgerernis,®

5 third, by Allen Schrld has not been rveiloble,



cf the meLning ol the wern Mirstitution”" or "imstéluiicensl crrengerenis”
to cite the largucge of the statute. Throughout, the xriters seem to
gssune thot recders will know whed imctitutions and ipstitutionzl sr-
rengenente aro,  Actunlly, vhen the terme ipstitution or imctitutionzl

_ errengerentrs ere uvsed in Kationzl ¥eter Commiesion documents, the in-

ferencc iz clerr thatl they serve post often €3 genexrzl eynonyms for or-

gericetion. Iz & nueber of cases, where these weads ere used, they czn

:

in fect be siricken withoul changing the resining of ihe sentences in-

volvek, In short, there is no clear evidenco in these reporisc that

. conegideration vas given to the conceptucl litersture dezling with in-

stitutions, institutionalicetion, end institutionsl errengements, Kor

- does it appecr that those preparing these monogrephs sought to clerify
~ the mesning of this term,

As indicaled in previous chapterz, the use of the term ingtitu-

=~ tion &8s & synmonyr for orgenication (institutional crrangerents for

- ergariretionsl crrangererts) ie eo frequent that one ceunot feult the
~ suthors of the ¥ater Comnissioh reports, but it could have represen-

© ted a significant contribution to the field, if they had defined their

terzs, and sought ito determine xhether cny p&rt;cular or specialized

. meaning might &pproprictsly be given to thenm,

It mey bs arpued {hat the problem of definitfen is not irportant,

- Since o many different uses of the term ‘inetitution® occur in the

litersture, xhect difference does it meke? In the following detailed

> apelysis of the Kstionzl ¥ater Comelscion Reports, some sitention will

be directel to this specific question, to some extent erphasizing ar-

- gunents presented erxrlicr, The positicn here taker iz thet it does
» meke & difference, both enalytically, and in terms of mare effective
* ani more precise communicztioca. :

Metropolitan Feter Institviions (by Orlenic E. BeIOCL)

The subtitle of this report indicstes meore cleaxrly whet. its sub-
Ject matter is, merely, “legel an& govcrnre“, el st“' wvres for water
sansgepent in retiropoliten creas

Firet, 1t sheuld be noted that ihs repart coriains no definition

- of the concert *imstitulion.” Secord, it iz clerr thzt in ihe suthor's

us&ce, the tcrr "lrstituvilion® ir primaxrily & synonyw for organigation,

- He relfes heevily for his gubetamtive information ob severnl reporte
~ of the Adviscry Comriseien on Intergovermmerntel Beletions amd on the
- report prepered by Urben Syeters Reseerch tnd Enginmeerirs (Lo be dis-

cussed bclow) entitled Meiropeliion Veter Fenngpemenir (mee Stulies

- &rd Ketional Folicv Ixrplicciions.

In his summary, Professer Dologu statest
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“The institutional enever i{o metropolitsn ¥ater problers
does not seem to lle in the formetion of new generzl~purpose
meiropciitan govemuuni, .. .the annwer may lie, however, in the
developmen: of metrepolitan reglonzl emtities formed for the
gole purpose of hendling weter supplies and sexage disposal,”

" In the above quotaticn, the word “institutiensl® can be droppsd with-
= out changing the weaning of the sentence, or one might substitute “organi-
v getlopsl® for "institutional™, without altering the sense,

In the report proper (pege.9) the author states:

: “At eome point one is led inexorebly to the conclusion
G that existing locel government weater supply &nid wiste water
s treateent programs &nd instituiions &re not werking well,
e end that state and federal programs decigned to give impe-
G tus ard effect to these local sfforts &re not succeeding "

hgain the ternm “orgenisstions" or “crg&nisntion&l rrrangements® can be

»-subﬁti tuted for the word ®"institutions.," HMoreover, it is not clsar from
“T'the 11lustrrtions used in the report whether the problem lies in organ-
%w;iz&tion or in program, the coupling of the two terks in the key statement
i sbove crestes am anclytical smbivalence thet is difficuli to overcome,
*"This is particulerly true since no daisa is presented {o suggest that there
“+.ere insdeguscies {n water supply end wesle water trezirent or to indi-
#+ cate in very concrete terms the charactericties of these inadeguacies,

%' An FEY Burezu of ¥eter Kygiene Study 1o cited invelving 969 pubd-

# lic water systems serving 18 million people. Thism represents less than :
#: 10% of tho total U.S. population, &nd the fect thet 969 eystems were

¢+ involved suggesis thet these ore not metropoliten communities but small
i cities and semi-rurcl commernities, While the fregmertstion of water

i supply &rd sexuge baniling eystexs in metropoliten eress lscks nect-

#~ ness, almost 21l me jor melropolitan erece have water supplies which

ur generally meet Public Hezlth Service standards for arinking ¥ater qual-
¥ ity, : :

Koet erificlers of sanit&ry gsexer cystems snd sevece iresirment fa-
- cllities are concernex with the externaliiy problen crl not with the
 quelity of serviecs to the homeovners or other users of the sever aystem.
- Failure to mzke dirtinciions of this sort tendsm o ve&keﬂ the analys
of the report considerebly,

Aftcr rether inedeguately describing xhat is svupposed to be the
- orgenfigstiontl end progran problem (mever distincefshiny whether it ie
« orgenitriiontl or progrss) the report meves irto exemining “inctitution-
&l mechanisgs that heve been and sxre presently boimr conzldered s ve-
hiclea for crxrécting these trenmdc.” Just incidertzlily cince no trerds
have been ectablished the logle of this truncition&l sentence is soxe~ .
¥hat aovbﬁ¢ul.

On the question of txenis, it micht Mo noted, for exmrple, thet
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grall) 1935 the Ciiy of Kllxeukee was pumping unfiltered Loke Kichigem
veter in $ts veter muing, the only trectimont being chlerineiicn. As
- jate &8 1620 the City of Kpoxville, Tenneesec, ves purping rex Ten-
mmseo Rivrr Ezicr in ite xeter moine, end drinking valcr wee purchesed
the moro offivent from weter wigons, Aguin, £68 of 1920 the number
cf cities thot were durmplng row sewego irto rivers enl lakes ¥as sub-

' ct&ntiii.y grerter Lhen todey.

bhen denling with copitol fﬁcilities that heve life spans of from
. 80 to 80 years, it secnc guestioncble to tolk ebout trends in terms of
_rive or ten vears, Y¥hile many problexe remcin to be sclved, it is a
s gpet thet most American cilles today have at leset primary treatment
..facilities, meny heve eecondary facilities, &ni others etre considering
< construction of tertiary trestment plants, MKareover, the quelity of
i drinking weter in cur we jor setropolitan arecs, with several excep-
Vtfons, 1s unequulled enykhere in the world, Fronm the point of view of
. padlic healdth standisrde, it reseins safe, The problems cf storm wa-
. ter mansgenent andl cormbined sexcrs deserve specizl attention,

‘ The. *institutionzl mechanises" xhich the report conscidere to be
-« among the wore or legs imnovetive epprosches &re metropoliten reorgen-
’ -1z&tions end councils of governments, Then the repor! sesesees the op-
wntuni lez for improving existing government institutionsz, and finzlly
it exarines new cypprogches emd institutionu fo& vaier resources EEn-
. ‘agement, The report concludes thats

.ﬁﬂ?”’ *Some urben problems, such & pollution control, rass
U treneit, end highweys con be dealt with sdeguately only if

» large lend creae 2nd populstlong are incluled in both the

v pleaning end inplementeation pheses of programs addressed 1o
= these particulsr problers,”

" Thue, it ic recoemended thot waler resourcec probleske reguire a
1a‘ge scale metropoliten gpproach, A distinciion ie nol msde between
- the crgznicetionzl rroblese end the engineerins probtlems., The situstion -
in Detroit indiectiec, for exsuple, thed one ean heve en effective, in-
- tecrsted yeter apd cevece syster from sn enginecring polint of view, w¥hile
‘ﬁ’ret&ining en esscnti&lly frogrmented paitern of edrinfirtroticon. It might
'be neted; ircidenislly, thad Deiroit elec plomeexed in 4he Council of
Governmerts movererd, 8¢ the repart notes (prge 14) without turning wa-~
~-ter problerms over to-the Council for mantgererns.

- The report coucluies that the Councils of Governreri are "inex-
o triesbly bousd up in the regiontl plamning wrocers ard thetl colutions
»to meiropcliten wxotier provleme can and probetbly should include the Coun-
tile of Govermwernis," At the same tLiuo, the repori empiasiced the neces-
5ity tor some exercise of Simte or Federcl pewers In effect, therefore,
- the auther enpreeces reservotions with recpect Lo the Ceuncils of Gov-
- ernment by themselves reoting the newds for metropeliten xater supply
‘ and xeste weler {restment end bmrdling,



In eseessing the possibilities for improving the existing situa-

+ tfon, the report cites Danicl kMoynihan in his recent book, Torard A Re-

in

tionzl Urben Policy, to the effect thet we w2y not have the ability fo

-ﬁ cweate ne¥ cr moierniced institutions, Here agein the torm “institu-
vt tien® is used largely &£ & synonym for “crg&“ization s &6 is eppsront
© from the follOWing quotetion from Moynihon:

Ye

"At lecst pexrt of the reletive ineffectiveness of the
efforts of urban government to respond to urben problexs de-
rivee froa the fragmented and cbeolescent struciure of ur-

~ ben government iteelf,"

The point ¥hich the euther (Delocu) overlocks end xhich xust bs ex-

- phesived is thet the imstitution is not the fregmented organization, but
‘rether the value structure thet supperte vwhat might be cclled the "“locale
- ist" emphasis in Awericen governeent., Thus, inetitutionzlized vzlues mey

resull in fregmemted orgenisztion, but it casuses confusion to suggest _that

~ the inctitutions ere frecmented, As the experiences of the Councils of

Governeent iniicate, &nd ae enyone femilier with the processes of local

- government can tectify, unlesa these institutionalized volues which stress )

loczlism czn bo altered, tinkering wifh orgenieetionzl structure will not
result in change, The {est of chenge rust, of coursc, be changes in per-
formance., This weens chinges in the way in which people beheve amd &ct,

The rodern, behaviorally oriented literzture of public administra-
tion end mancgement is replete with references to the fect thet simply
issuing orders doss not accomplish changes in behsvicr. Yet this is the
implicetion of Professor Delogu’s enclysis, end 8 logical conasquence of

' regexiing inetitutions es cimply organications, It is necessary to deal

with the scciel-psychologiccl éimension, if change is to be effectuated,
ani the commerd epproach even when supported or enriched with aollars

. will not necessgrily cring ebout institutionzl changes.

The repertts thrust would bo more anprapuiaue, +f it sirply dealt
with orgenicationol alternatives ani then sssessed the political accept-
&blility of these alternciiver, end atlernpled expileitly <o deal with the
question of hov orne (nflivences the velues, the ifcecloiy, the expectations,
end ultimelicly the behavior of the people xho weulid be affected by such

change. If the probler ic indeed insiitutionnl, then {he solution is con~ -

sioerably éifferent from that propoced in the repf“x
The conclusion of the report states:

"Exisiinge governmentel institutious, which treditionclliy
heve delivered woter suppliec and hordled wirte volexs &re be-
ing stredved, erd 4n meny cedes are unsble Lo meet the xoter
supply &pd {trestiwent demards being madc of Lthen,“

Thia sistement ie not eupporied by the facte. Thic is notl to say
thet meny problers do not exist, but the fact is thst most cf these prob-
lens are boing denlt with., Reference might be msie to the Outlook for
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. ¥eter by Rethaniel Wollmen end Gilvert ¥, Bonen, whicn clearly recog-

< miges that the couing yecrs will require increased experditure for sew-

. -gge treatment fecilities, Lot guggests that these erxc more & reflection

% of population and ecomomic growth than of elleged crgan*sation&l defic-
iencies referred to in this report.

in eny caae, it should be seriously questioned vhether organics-
~ tion or reargenicction is the solution, or whether smmething more fun-
- demental with respsct to local sttituies, perceptions, values, ard ex-
~»pect&tions ety not bde involved, If the letter, then, perheps the pro-
& blem is institutionnl, PBul if so, then solutions lie in the area of
nxeducation and socislication,

EH

3 Institutions for ¥Weter Planning (by Gery W, Hart)

The scope of thin report 1s indicated by the chepier headings; the

' firet cheplter dezls with the "Background of PModern Wetcr Resources Flen-
= ning", &nl thc second chapter vith "Legicletive Hictory". The discus-
 eion in these two cheplerc indicates thet this report reflects very
- strongly tho traditiconal federtl bies in faver of s (1) river besins &s

the sound amd proper sprrosch to weier pleaning: end (2) the leadership

role of the federal governeent in ihe field of weicr planning, In these
- chapters end {hroughout thc report, thers is 1itile reference to specif=-
© ic xatler problems at the urban-eetropoliten level, epi virtually no rec-
.-ognition of the extent to which the urb&n-nctropolit&n focus nigh*

ixportant,

In this conmecilon it is of sore cignificance to note thet long bLo-

- Tore the nuiionnl governxent w&es interested in weter problems or wes cpsn-

~ &ing money for wzicr czpitel facilities, leccl governwernts (i.e., cities)
¥ers invectiing thouscxis of dollarz in wxeler supply fecilities and sew~

- ers, Af not in tresiment plemts, Thuc, for exixple, the waier system of

+ the city of Detxoit rposs Wack to the i830°s, ent the water supply errenge-
nents end drofncge facilities in the older ci&ies such &5 Boston, New York
end Philsdelphia go back st lesst that fer,

Designating the Federzl governmenl®s epproach oo & bles L5 not to sug-
gest that this reflects préjuwiico, vl rather thot it roflects the Constiw
tutiona) and traditione) besis for Fedéral irterest, £s vwell as. importent
political eni €conomic factore, One camnot escape the fect the Federcl
¥aler involvement roved frow the urgent necescities cf irproving water-
veys for militzry defenge purposec on the fromiier, through the erphacis
on distributing local bencfite (pock barrel eppropristions), in xhich dom-
inent conciderstions vere the dictribution of federzl consiruction expzn-
ditures sxong the severwzl Congressiontl dictricts end Stetes.,
The developwent of fLrriceticn progrems winlchk led o the epuctment of
the Reclametion Act of 1902 and the plonning exd policy etudy of the Nae
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v, t4one) Weterxcys Commizsion in the firest decede of thic Century both re-

s flected © new exphosis on peblic intervention for development purposes,

7 although the derznd for local benefits was never elirineied, This en-
. pheels on devoloment continued sirong throughout the Kew Dezl pericd,
_even &8 1t does todey, . The ceoncern for flood comtrol wes initizlly besed
-~ ypon & governmental responeibllity to allevicte the hererds of floods and
: to rinimice the dengers to citisens from flooding. Here, too, the in-

il -terest in local benefite xes &ni continues to be 5trong.

g The perticular epproach xhich federal sctivities andl progreams took

wvas founded on Constitutionnl powers which the federcl governwment possexed
(especizlly those listed Article I, section 8), Primery emong these xere
-the defense poxer, the commerce &ni‘post&l . powers, &andl xore recently the
speniing po¥sr, It is on the bescis -of the lest thet the {ederal water pro-
grams heave begun to be concerned about urbanenctr0politan wster problems.

ks recently ag tho 1950%c, President Eisenhower expressed the view
.thet the hemdling of sanitery wastes wes unicuely local, &nd water sup-
ply continues to bo so regaxrded, the progrexs of HUD being of very lim=-
ﬁk~itsd scops in this respect. Thus, the repoxri prepired by Mr, Hart re-
7 flects & historic emphssis in federzl xater involvement--one which hes
= paid only imdirect attention to urban water probless,

: Chapter three is &n anslysies of the ¥eter Resources Plenning Act of
~ 1965, ard it is perheps vorthy of note thet Mr, Hart wes employed as an

x?_attcrney by the Kater Resources Council, sc his discussion of this act
and the organizations it created 1s suthoritativs, :

Chapter four is entitled "A Description of Three Types of Water Re-
;%'Gources Plenning Institutions®, namely, river basin commissions, inter-
» &gency commitiees, and cocrdin&ting corrittees, Agein the tredition=l
Feieral bies in the spproach 1o water problesms is cleerly evident, Chap-
ws-ter five i{s entitled “Czse Studies™, chapter six, “Summery Evelustion of
‘Strengths and Vezknesses of Principle Weter Resources Flenning Inatitu-
tions", 4nd chapter seven explores alternstives end ocutlines recommern-
¥ dations, '

: &lthough Mr, Hart uses the term inctitutions vith some frequency, it
is clear thet he 1s telking ebout crganisations and orgenisational proces-

i+ 8es and procedures, It might bs noted, incidentzlly, thzt even in this

5* connection, his anelysis does not teke into aceourt the rich litersture

“- on organicetion theory end processes, instead his app‘O&Ch is legzl in

4.1ts orientztion, ,

2 It is worth emphesizing agein thet if imetifutions &re eimply organi-
s S&tions, then the variety of slternsiives which are available to deci-
" 8ion makers is imdeed {remenious, But the point is thet argenisationsl

cherts ami legel statenents of org&ninationul recponsibilities, suth-

arity, amd inter-relationchipe, %111 nol begin to deal with the impor-
tent issues of effectivenees in the context of beheviorcl and poli‘ical

Tezlitiez, Thus, even in the context of the subject meiter with which



65

L thisreport desls, it dous nut come to-grips wiih Lhe real-werld ques-
i-¢ions of cffectiveness of arrengexenis for weter plann¢ng &t the uritan-
,y netropolitdn levcl. .

“a e
Lo BN

iLMetrcpolitcn Hoter Manorexcnt - Ceee Studiec end Katiomsl Pollcy Impli~
cetions (Urban Systems Hesearch ard Enginesring, Inc.) o

e ks the title indicates, the conclusionc in this report are based
sz upon case studies, twelve in numoer, four of which were very intensive
m-and eight of vwhich were less so, Koot of the report is devoted to the
"5 case studies (epproximetely 263 of 398 psges). The report contains,
& first, a sumrary letter of twelve pages, followed by & €63-psge sum-
wi# gary chepter, ard this chepter, in turn, is folloved by what ic titled
v *Introduction ard Anclysis", Then follow the czse studies, The ex-
i plicit reference to institutions eand instiftutions) prodblems are con-

" tained in the summsry letter snd in the first chepter entitled "Sun-
~ o BATY end. Conclusions”,

- Three lead sentences fropm the summary letter desling with insti-
"~ tutionel and legal framework problems are worth Quoting:

(1) Metropoliten wster resource. attitudes / cic/ ere typ-
icelly cexricd out by & complex end frugmcnted struc-
ture of institutionel errangements,

(2) Both the formcl structure of the institutions and the
techniczl decision rules utilised, lesd to certiin re-
peated patterns which impalr the technical sdequacy of
decision making.

(3) Our studfee indicate thet new adminictrciive eni insti-~
tutional forms may well be required in mony xetropoli-
tan aress, In particuler, orgenicing meiropolitan wa-
ter resgurces manggerent a5 port of the responcibility
cf & multi-funcilon, river bssin orientei ¥atier resourcs

egency seens 8 pronising epprovch.

And the resomrenlation on this subject (arzin f:om the sumnmary let-
ter) sre as folloxs: : .

--A voriety of feleral measurss can be underteien irmedistely to
encourage the davelopaent of regionzl water rescurces institutions,

--Such messures inclule funds to eupport their crestion and sd-
rinistration, end priczities in grent ellecstion, end & lerger federal
share for facilities consiructed as part of euch & system,

-~Intreetete action to optimice institutionsl etructures neede to
ba encoursged, Many improvements can anmd should be msde by each Stote
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in the institutiona that operate within its own borders. N

.-The current sterdard setting process for water quality object-
{ves, ¥hile besicelly sound, needs to be strengthened. Kore public in-

volvement is required,

--0vexrly fragmented loczl watexr resources 1nstitut£ons in many ar-
eas might well be.combined,

-~Xgter lews and, customs in many cases should be medified to encour-
age more rationzl allocation. v
¥ In the first chapter the problem of the institutional and legal frame-
work is stated thus:

_ “An importent component of this stuly weés its analysis of

' the institutions) and legel structure within which metropolitan

" water resource planning is comiucted, Our field investigations

.-revealed thel an extremsly wide variely of institutionel arrange-
ments sre utilized in various metropolitan aress,.”

oo gL g

iosp

e These txo seniences lesd to tvo comments, First, by combining in-
stitutional and legal in the first sentence, it is not clear whether the
problen 4s in fact legal or whether it is institutionzl, Nor is this
clarified in the subsequent discussion, Second, the reference to a wide

“veriety of imstitutional errangements suggests thet what is really inten-

- ded is organicaztionsl zrrangements, Thus, on the following page, the re-

- port states: ¥,,.our studies showed & lack of adequate organizational he-

- 81s for cerrying out cruciel weier resource functions,“

Agein, a bit later the statement appsars “Ke observe a pervasive iso-
lation of the planning process from other water resource activities,” This
of course, 1s not a novel conclusion, Local planning tenis gemerally to
 be separzted from major decisionzl processes, It is ¥orth pointing out,

" however, that if the study hed, in fact, undertsken institutional analysis,
" perhaps some indication mey he.ve been developed vhich v¥ould have suggested
v¥hy planning is thus isolated, The point is thet{ ‘the isc¢lation of plen~
ning is net simply en organizationz) preblem, If it were, executives, or
legislators could simply issue crders changing the situation, Much more

importart is the political znd socisl environmernt {values) vhich brings

- about ard reinforces such isolation, &nd of course, x&y in the first in-
stance lesd 1o crgenicationsl structure which reinforces the isolation,
But without support from the locel velue system, chengsg in organiestion-~
el poezition glone would not be of primery - significance, It 4is that A~
mericans distrust planning, They cften do not see xhers it can be used
effectively, Thay feel that it will impinge upon politicsl privilege, amd
so forth, These are the institutional facters and it is unfortunate to
confuse them with sizple problems of orgenirstionzl structure,

Under the general he&ning, “Areas Requiring kctien , the report
states:
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*Devcloping szuch an adequate institutional framework for
S . the imter-relsted functions of water supply end weter quality
© peintensance is one of the top priorities of improving our nz-
“ tiomzl systgn of retropoliten water resources activiiies,”

ind & fex sentences further the statement is msdes

“  “Hence, new institutiontl farms for inter-basin resolution of
ég; weter supply claims and disputes is required," _

#7 " If the problexs thus referred to could be solved simply by organ-
igationel tinkering, then they obviously would not continmue {or long.

The evidence of insdequacy, not only in this report but in much of the
literature, is rether convincing. - The institutionel problem, provided
the term is defined sccurately and the concept confromted forthrightly,
far trenscends simple orgenirationsl shifis or the provicion of coor-
dinsting mechonisms, however they might be designeted, But the con~
sequences of eassucing that “institutionsl” znd “organisetional"™ are syn-
onyms is that the real institutional problems are not dealt with, The
host of coaxxiinating committees in the field of water, incluling more re-
cently established Councils of Government, sucgest the extent to which
‘organicationsl solutions ere not sdequate, &ni begin to imdicste the ex-
tent to vhich considering imstitutions as synonyms for arganizstions 4in
fact obacures the real problems and the points et xhich reuaiies must

be initisted,

- Under the general heading, "Specific Recoxmeniations," there is
some indicetion that the writers of this report did have glimpses of
inatitutions &s something other thean simply organi:ations. For exsm-

“ple, it 1a steted;

*Theroe i& no easily availeble, technically correct so-
lution to the problem of the propsr level of water quality
in eny given watervay, Instead, determining such levels re-
quires & degres of sacial optimiretion vhich seems most ap-

propristely done through the politicel process,.. After all
. only the politiczl mechenisms of government are fundementelly”

compatent to decide on the appropriaste trade-off dbetween in-
creased resource expenéiture on weter Quality enhencement amd

the opportuniiy costs of such funis,.“

The institutional problem which xight be suggested is how to stim-
ulete the political system or the politicel procese into taking the nec-
esscry ection., In some situations, the protler mey bs primarily orgeni-
rationcl, but there is much avﬁicnee to suggest th&t this 15 generally

an insignificant pertl of the total problen.

At 2 leter point in this section, the repc-t st&tes, *Our resesrch~
es reverled geveral insteances in which water low &nd custon were clecy~
1y dysfunctionsl " Here, zgzin, the suthors approech & rore comprehen-
give concept of the institutional factors, Even 2 superficiel knowleige
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‘.ot the problems of waler law indlextes thel ihese problems zre not to

'ﬂxb, resolved by orgenicational changes, nor simply by the enzctrent of
pex legislztion, Futer lsw, like most fundemerntal laws, is deeply in-

beddod in the legal and socia.l syster, and atiempis {0 alter them re-
5 quire highly sophisticsted processes extenling over long pericds of time,

Vi These rathexr cri ical comments on the way in which the metter of

%mstitutions ves dealt with should not be construed to depreciste the
velue of this repart., Clezrly, it is one of the betiter reports

. Fmpa.red for the Ketionzl ¥ater Commission, But it is a premise of this
wmlysis thst the report might have been irproved had the concept of '
"fimstitution and institutional sarrangements been more cerefully devel-
oped so &5 to distinguieh the organizationzl from the institutional amd
then to focus on the behavioral sspects of institutional p&tte"ns.

s
Z4wx It should perhaps 2lso be pointed out that this report is some-
vhat exceptionzl in that it deals with wzter problems in terms of the
urben-metropolitan situztion, where most Americans live and work, ard
here water is most relevent to day-to-day sctivities, In short, this
xrepart rises above the traditional Federal preoccupation with river be-

ins,

.+~ In this connection, it is worth referring to the report entitled
"The New England River Bazins Commission" by Helen Ingres (discussed be-
3 s1ox) which points to tvo pr assumptione of the kzter Resources
i Planning Act of 1965, nemelyy (1) thsi planning should emphssisze besins,
vand ought to be comprehensive; &nd (2) that the hydrologicel unit ought -
“to be the basic for plenning, so that geography overshadoxs the boun-
.daries of existing local government entities, These &ssurptions of the
&i~Water Resources Plenning Act, in fect, have dominsted most federal zc-
@"tiﬂty in the field of wvater resources, £ml seem £lxoc to bs & major bi-

;,,(x .

This comprehensive reviex of the subject by Kathryn ¥erner repre- '
sents & significant comtribution to the literzture.’ Ten pages of the
.Teport (185-195) &ec.l with the topic "Institufionzl Mcdifications and

Arrangements Needed . “

‘ Esseptially, ihis section of the report deels vith the admini-
‘r-siretive and orgeniretionel srrangements by which more effective pub-
wElic perticipeiion might be achieved, It is clear throughout the report
‘that the author is convinced thet gresater public perticipation of vari-
ous types &xd kinis is desirsble, Fundapent ally, her position rests
ron democratic doctrines vith respect-to the impartance of the citicen
in the govermmentel process, For her, erd for meny others who write
-on this subject, participation has strong value components,
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= The existence or leck of perticipatory oppoartunities reflsets the
;‘nms, gni consirzinte of & psrticulsr system, These, in fect, are in-
’ti¢utionalized factors, and agelin one doea not change thenm sizply by
. gationzl gimmicks, such as holding mweetings or workshops, Par-
tscipsticﬂ is 2z stete of mind; it is the resuli of gociclisation; it
“yests on velue premises, This 1s perheps no better.illusirated than in
“» ¢he New England town weetings. Somehow when the Congress tried to rep-
".3icste this slmost pure form of derocraey in the Korthwest territory,
%4t aid not work as planned, Jefferson, and those who shaered his views
mabout the desirabilily of particip&tion in the pettern of the New Eng-
¥3amd town meeting, probably relied too heavilv upon legal structure and
ifailed to recognize that the patterns of behzvior which were fourd in
“the New England towns were the result of socizl evolution. In & sense,
X icipztion ceame before structure, or before legislstion, or befare
sadeinistration, This is, incidemtelly, the way in which the Common Law
“developed in Knglsnd, It is perhaps significant thet the basic insti-
‘tutional aspects of the Common Lew xere not depenient upon legisletion
“(i.e., on orders, on commende, on ¥ritten procedures) but reflected the
.growvth end development of patterns of human interaction over time, long
'befcre there was legislation or codific&tion.

© - Agalin, &propos the problem  of p&rticipation, it might be suggest~
o tb&t the report fails to identify institutionsl factors which con=-
‘tridute to & participatory situstion, and, on the comtrary, assumes
thet adpinistrative orders, cooperative agreements end sirilar trap-
pings of the administrztive process can bring about effective pertici-
;pations It 18 no wonder that attempts to bring about xore effective
participation, however well meaning and sincere, hsve generally feiled,
or become menipulative devices for program legitimetion and public re-

f' lations techniques for building egency support. In some cases, parti-

: g}pation is a cloak for cooptation ar direct seigure of poxer,

There is certainly nothing wrong with the recommeniztions which

gﬁ’ﬁs ¥arner outlines, but whether they will work, whether they will con-
w,tribnte to more effective plenning, or even to more derocratic planning,

5‘ remzins unznswered &nd unanswerasble from information carteined in her
rtport The resson is thet simply not enough atteniion has been given
ei ther to the social-psychologicsl behavioral sepects of participetion
‘or to the politicel reslitles in perticular s;tn&tioqs.

*'i’“ Three Other Reporis

L In this section, twrief commeric will be mefe on the three repc:ts

,~ ezrlier identified £5 having some bearing upem institutionel problexs
++ (&lthough not directed explicitly to urban-metropoliten problems). These
¢ reporte exe: (i) The Pelerul-Stete Regionc] Cerparsiion by Richaxd &,

« Solomong (2) Intersirte ¥Weter Compscio by Jerore P, Fuys; &md (3) The

. New Bnglanmd River beeing Coxxission by Keler Ingresm,
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The first two of these reports reflect the Federal bies with respect

' {to wxatershed or river besin approaches referred to previously, arml they

deal simply with & verlety of devices which, hopefully, might contrib-

ute to better regional coordinaztion., Neither one deals with the kinmds
- of waler problems which dominate urban-metropolitan vater mancgement--
i+ it would almost seem &s though urban-metropolitan populetion centers
i~ did not exist or &s though they hed no xater problems. Thae study of
~ The New knglend River Besins Coxmission, while also couched in the
1“ framexork of traditionsl Federal zpproaches to water problemxs, provides
2. 2 more insightful analysis of planning and coordination, recognizing
<, some of the more importaznt politicsl and socisl-psychological factars
fwthat structure behavior ¥ig & vis the river besin., An in-depth in-
ﬂ*vestig&tion of these factors, together vith & systematic identification
42 of the interpley of such influences, would m&ke this report an even
¥:more significant contribution to institutionsl analysis, One might al-
#r most conclude that the ineffectiveness of the New Engleni River Basins
b‘*'Comx:.’v.ssfl.c:m lies in the fact that it is not yet &n institution, That -
#. 1t is &n organigation is obvious, But aomehov, it hss not become an.
<~ institution with influence on the behavior of those who &re involved
(% in water decisions in the New Englamd region, except psrhaps as that
'rbnh&vior is defensive--i,6, designed to rinizize Comrission influence.
G
Ins How &an orgeanication becomes &n institution might be & signific&nt
“isubject for investigation, It might be said, for example, that on May
@ 18, 1933, the Tennessee Valley Authority was not an institution., It
"V&s simply an organization created by statute, enscted by Congress endi
v signed by the President., This wes a stztute, moreover, thzt hsd more
*th&n 12 years of history behind it, And yet, &s viewed in this state-

i of «the-art study, TVA was not at the instant of its crestion an insti-
*'tution. But &t sorec point, this orgeniration created by legislative
;f&ction did in fact become &n institution, Perhaps & crule xay of indi-
,wcating the institutional cherscter of TVA would be to sey that st the-
h@point vxhere its continuence wes no longer depenient upon those who "cre-
a@ated it", or those who wWere invelved in its initial development, it be-
4*c&me en institution and en integral part of life and . living in the area
s ¥1th xhich it is conccrned

3 Agein, in & somevhat superficial xey, it seems cle&r that the U.S,.
s Departrent of Agriculture is &n institution, while it xould be a stretch
““or terminoclogy to cherzcterize the Departrert of Tranzpo*tat¢on es an
institution. At present one might even question vhether it is an or-
3§Sanization. ' ' :

r Stuiiea of the KHC

% The principel investigetir hes not had the oPportnnitv to review
% a1} the studfes of the K¥C, sveilable 25 of the cut off date for this
S Tepart of Japuery 20, 1972, An effort hss been msde to review those
wf'hiCh seemed most directly releted to this state-of-the-zrt review,
*ﬁ_ﬁferancas have been encountered to a stuly by Professor 4Allan Schrid .
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2 jested,



CHAPTER VI

STATE WATER CENTERS: A REPUTATIONAL SEARCHl

: This state-of-the-art review and literature search was premised on the
v fact that references to “institutions" appear frequently in various forms

¥ and places suggesting that among the critical variables in dealing effec-

% ¢ively with urben-metropolitan water problems are social institutions and
#institutional arrangements, But as indicated, a rather thorough search
¢-produced limited results. It seemed prudent, therefore, before concluding
“that the field was almost totally undeveloped, to use a different approach
»win searching out what may have been written on the subject. This approach
#was what might be called a "reputational search," borrowing the_ term "repu-
gtational“ from power structure and influential survey research.

% In addition to the standard search methods to identify the literature
fwon institutions and institutional processes, therefore, it was decided to
usend a letter to the water research centers in all states (except Colorado).
«Each center was asked to contribute what it could in terms of definitions,
"literature references, and personnel leads. The letter was purposely open-
«~ended so that the centers could respond as they thought appropriate. The
» letter commented on the current use of the institutional concept stating;

Using more or less conventional search methods, we have discovered
that although the terms institution, institutional arrangements,
- institutional processes, and related words are used frequently
i enough | -, '
(1) The literature dealing with the subject explicitly, as
compared to more-or-less casual references, ls very
limited.

N (2) Conceptual formulation, theorstical analyses, and clari-
i fying defintions are almost totally lacking.

(3) Tbe term "institution" is often not defined, and its usage
is frequently imprecise and ambiguous. In many government
reports the terms are used as synonyms for “organization;'
econonists refer to the "market! and the “price systen" as
institutions; lawyers apply the term to the legal systienm
and its constraints including the way_in which rights and
dutlies wlth respect to water are set.

lThis chapter was prepared with the zssistencs.of Robert. Schmidt, Kehes
“sometime graduate research assistant, Department of Political Science,
+Colorado State University. Appreciation for his help is hereby acknowledged.

2Undoubtedly, many of the titles listed in this chapter are also in the
* WRSIC Bibliography on the subject.

3Letter from Norman Wengert, November.:1971..
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The letter continued stating that more thought must have been given
4o the institutional concept than had been uncovered. To.ascertain more
»precisely what was currently being done, the letter asked for:

(1) Titles of studies your center has sponsored, both published
and unpublished, both completed and underway, which deal with
institutional aspects of urban-metropolitan water, I would,
of course, also like the names of the authors and their

. present addresses. And if copies of such studles are avail—
Ly able, please send them to me.

“. (2) Names of persons who have an interest in, and/or who have
done research on, and/or who have written papers, articles,
or books bearing on institutional &spects of urban water.
If it is possible to consult some of your knowledgeable
colleagues in this connection, this would be appreciated.
In effect in using this reputational approach, we are posing
: the question to you that if you wented to support studies
i on urban-metropolitan water institutions, to whom would you
e turn. Again, we would like current addresses. And your
suggestions should not necessarily be limited to your own
. institution.

SN I

(3) Such suggestions, comments, and other leads as you may be
able to give. In thls connection, publication and re-
search lists for your center would be useful, as would any,
bibliographies your center may have prepared related to
ihe subject of urban water institutions, or Just urban
water.

} Thirty-four (sixty-eight percent) of the state water resources research
~centers replied. Some of them, in addition, asked interested faculty of
rthelr universities to reply. Nearly all of the centers which replied sent
radditional material. The majority sent lists of reports and research under-
~way, and the names of persons working in the field. Some stated how they
~used the concept of institutions, and others sent along:documents with
‘definitions of institutions and institutionzl processes. Nearly all said
‘they reezlized the importance of the institutional aspects of water manage-
ment and requested copies of the corpleted study. )

: | DEFINITIONS

Respondents who commented on the definition of institutions were almost
‘unanimous in recognizing the ambiguities in the term. Nevertheless, they
contributed their understendings of the term. In general there were two

Ibld.

r——



74

types of definltions. One might be classified as the "nerrow" or or- .
~ganizational definition, The other might be termed the "wider" or social
process oriented definition.

An example of the narrow type definition is illustrated by the
definition received from the center in Nevadz: '"An element of the pol-
itical or the economic system which has an identifiable organizational
structure with a legal basis such as a public utility district or duly

» licensed private corporation."5 While this narrow definiiion was not
- glven explicitly by other respondants who commented on definitions, it
» was Cclearly implied in several other replies which stated that their

~ centers had not published anything dealing with institutions, but sent
* along a list of published reports which dealt with what others might
». have called organizational aspects of water management.

Far more centers defined institutions in the wider sense of social
. process. Understandably, the definitions were diverse. The Georgia
: Center defined institutions as a “cluster of values.'" They explained
¢ further what they meant by this when they wrote that values lead to the
: establishment of "institutions' such as: ,

(1) A particular form of governnent

§2§ A way of doing things

3) Assignment of ascription of functions to particular
individuals of groups (e.g., Mr. Aloysius. Nutcracker
is an institution in Walnut Creek.)

(4; A set of personal and group relationships

(5) An organization of agency

(6) A set of laws, written and case,

In a study received from the Texas Institute, Warren Trock defines
~institutions as "organizing and directing mechanisms by which we achieve
¢ an orgaaization of resources in productive activities which satisfy human
rneeds."’ The Utah Center addressed the question of: definitlon to include

5Letter from the Center for Water Resources Research, Reno, Nevada,
-November, 1971, :

;. 6Le‘ter from the Environmental Resources Center, Georgia Institute
i of Technology, Novemoer, 1971, :

: ?warren Trock, "Institutionsl Factors Influencing Water Develop-
iment in Texas," B-025-TEX, Texas A&M. Water Resources Institute, 1970.



v any %ind of soclal arrangement including tragitlonal custom as well as

- an irrigation district or government agency. A report from Wisconsin
included a section labeled institutions, in which private organizations,

~-gtate law, tax policies, administrative agencies, and federal laws were

« all discussed.? . Charles Smallwcod of the Universiiy of North Carolina

" mentloned "established customs' as also coming under.the general definition
of institutions, clting the practice of many states not to legislate with

- respect to ground water usage because of “custom.' He also refers to the

" “custom of not charging specifically for waste water disposal and the °

« gccepted usage of small communities to charge "“less than cost” water rates

& to attract industry.10 In a case study submitted by the New Mexico

#2-State University, various institutional means to influence behavior were

» cited. These Included institutions specializing in communications such

& as Newspapers, Congresssional delegafions, Indian tribes, conservation

1. groups and influential individuals,?!

o

L SURVEY OF REPCRTED LITERATURE
S " The literature in the following 1list is in no way intended to be a com-
1. plete inventory of State Water Center research relevant to the topic .of urban
+ water institutions, It represents a sampling, and no more, Sixteen centers
L.gade no reply. Others, using a narrow definition of institutions, reported
“.no studles made, In some cases, studles which might have been related were
wnot listed. Nevertheless, the titles listed give & reasonably good sample
kof work undertaken with some relationship to water imstitutions. Moreover,
s the topice and titles listed reinforce the conclusion of diversity in the

- metning of the term, ¥here a report was sent with the reply rather than just
=cited, an attempt is made to give a brief statement of how the report
#dealt with institutions., ‘!here studies were merely referred to, the class-
“’ification was done on the basis of the title alone. Under each class-
iification the authors are listed in alphabetical order. It is to be
rnoted that the classification follows that suggested infra in Chaptexr III.

. 8Letter from the Center for Water Resources Research, Utah State
- University, November, 1971. .

: 9Irving Fox (Ed.), "Institutional Design for Water Quality Man-
-agement: A Case Study of the Wisconsin River Basin," C-1228-WIS. Uni-
versity of Wisconsin, Water Hesources Center, pp. 36—&8.

1OLetter from Dr. Charles Smallwood, University -of North Carolina,
xDecember, 1971. :

. Helen Ingrem, “Patterns of Politics in Water Resource Develop-
'ment: A Case Study of New Mexico's Role in the Colorado River Basin
"Bill." University of New Mexico, Institute for Social Research and
-Development, 1969, .
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LEGAL PROCESSES

Burch, Phillip. "An Analysls of New Jersey’s Water Pollution Control
’ Program.” Rutgers University, Bureau of Government Research,

1970.

Campbell, Charles, Hines, N. W., and Harris, Marshall. "“lLegal Aspects
of the Small Watershed Program in Iowa." (A-010-IA) University -
" of Iowa, College of Law, Monogreph No. 6. 1965. 45p.

Deloggou, Orlando. "A State Approach to Effluent Charge' in Maine Law .
Review., (Vol. 23, No. 2) 1971, pp. 281-313,
The study concentrates on the governmental-legal aspects of con-
trolling Effluent Charge, with special references to definitions,
state law, and legal constraints.

Garvey, M.D. Morgan, J. D., and Schubert, K. L.,. “An Analysis of the Law
Governing Six Selected Washing Water-Oriented Special Districts.”
washington State University, Water Research Center, 1970. 364 pp.
This is 2 legal study of how laws concerning water districts
can be amended or revised for a more rational zpproach to dealing
with districts.

Kalinski, A, J. and Forste, R. H. "A Survey of New Hampshire Water Law-
I-The Riparians Doctrine-II. Recent Water Law Actions." UNH-WRRC-
B3. University of New Hampshire, Water Resources Research Center.

1970,

Kalinski, A; J. and Forste, R. H. A Survey of New Hampshire Water Law III-
The Revised Statutes Annotated.” UNK-WRRC-B4, University of -
New Hampshire, Water Resources Research Center.

¥iller, W. Frank., "Ground Water Regulation in the Coastal Flatwoods of
Mississippi.” (Project Number A-005-MISS.) Mississippi State
University, Water Resources Research Institute. 1966.

Mitchell, Robert. '"Public Support For Environmental'Législation." Re-
search Reports in Social Science. Institute for Socizl Research,
Florida Sate University. Vol. 14, No. 2 (Feb, 1972) pp. 22-31.

Randall, C.Jr., "legal Aspects of Water Use and Control in South Carolina."
B-003-8C. Clemson University, Water Resources Research Institute,

1970.



Reis, Robert, "“Selected Legsl Considerations on North-East River Di-
vercions," pp. 70-91 of New England Conference on River Diversions, Rob-
ert H. Forste, editor. Sponscred by The New Kngland Council of Water
Center Directors, University of New H&xpahire, ¥ater Resources Research
Center. 1971, 162 pp.

In this &rticle law is defined troadly as a formalired system of prin-
ciples and zrenas for conflict resolution designed as behavioral con-
trols.

walton, W. C., et, al., "Water Laws in Minnesota," Univ. of Minn., Hater
Resources—ﬁeseerch Uenter, Bull. 9, 1968. 640 p.
The study concludes that existing laws for the most part are weak
expressions describing plece-meal cooperation. Doudbt is expressed
that existing "institutional" relationships are effective.

Willlams, P. H, "law of Water Resources in the Stzte of Mississippi.”
A-006-MISS. Mississippie State University. wWater Resources Research
Institute. 1966.

e William::McDougal, end Champion., "The Law of Water Pollution Control.*

A-Qr4-MISS. Mississippi State University, Water Resources Research
Institute. 1967,

ECONOMIC PROCESSES

#- Armenakis and Peden. ™A Long Financial Planning Model for Small Water

Service Utilities in Mississippi.” A-025-MISS.. Mississippi State

3 University, Water Resources Research Institute. 1968,

LaBarnard, Jerald. "Economic Factors Affecting Change in the Intensity of

& Flood Plain Use.” A-038-IA. Iowa State University, Water Resocurces

B Research Institute. _‘

F:Daicoff, Darwin ¥. “Methods of Financing State Participation in Water
Resource Development." A~006-XAN. Kansas State University, Water
Resources Research Institute, 1967. pp.i-34.

ﬁnHarl, Neil E. "An Analysls of the Economic Implications of the Permit

: System of Water Allocation.” B~009-IA. Iowa State University

¢ dater Resources Research Institute.

* Hite, J. C. "Soclo-economic Effects of Industrial Development in the Past
% . . Victoria Area of Beanfort County, South Carolina." 'S-022-SC

oS Clemson University, Water Resources Research Institute. 1971.-

.'?‘ .

"*lcfgreen, H. A. and Barnard, J. R. "Economics of Water Quality: An App-
: lication to the Des Moines River Basin.” (A-018-IA) Iowa Bus-

%. iness Digest, L4013, 1968.
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Macaulay,~H. H. "The Use of Taxes io Effect an Approved Allocation of
Adater Resourcrst A Case Study, the Textile Industry." A-008-
SC, Clemson Uniwversity, Water Resources Hesearch Institute, 1967.

BRI RN

Feyer, Charles W, "An Economic Analysis of Organizations of Water Users."
B-Oll-IA, Jowa State University, Water Resources Research Institute.

%~Nicholas, James C. “Controlling Pollution: An Economic View." Hesearch -
' ' Reports in Social Science, Institute for Social Research, Florida
State University, Vol. 14, No. 2, (Feb. 1972) pp. 11-16, :

v e T

N

W Peden and Oliphant. “The Availabilty of Water For Industrial Uses in
gg . Small Communities in Missfssippi.” A-011-MISS. Mississippi
i State University, Water Resources Research Institute. 1967.

tv Peden, Pulley, and Roberts, "An Analysis of Alternative Methods of Fi-

vil nancing types of Water Resource Facilities in Mississippi.”
A-016-MISS, Mississippi State University, Wdter Resources
Research Institute. 1968,

iaPitterman, Marvin, "“Impact and Incidence of Taxation on Water Utilities
I in Rhode Island." A-005-RI. Water Resources Center, University
of Rhode Island.

# Seagraves, James. "An Economic Study of the Effects of Municipal Sewer
? Surcharges on Industrial Wastes." B-032-KC, University of North
Carolina, Water Resources Research Institute. 1972.
Study encourages economic constraints on industry to make them
clean up thelr water. :
% Welss, S. F, ‘“The Effects of Authorization of Water Impoundments on
i - Shoreland Transition,* B-O47-NC. University of North Carolina,

;“ dater Resources Research Insitute, 1972, ,
¥al The study is concerned with control of land surrounding Federal
; resevoirs, .

S

# Willeke, G, E. and Kroecke, F, W. "A Program for Ketropolitan Water

. Management." Georgia Institute of Tech,, Environmental Ree, Center.
In this study 1t was discovered that actions in the private
sector (developers, realtors, and fianciers) and in the indep-~

; endent sector (Chambers of Commerce, League of Women Voiers)

" have much to do with decisions on water management in the Metro

5 area, : : :

 ¥illiams and Daniel. “The Impact of Resevoirs on Land Values: A Case
' Study." A-026-MISS. Mississippi State College, Water Resources
Research Insitute. 1969, -
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ADMINISTRATIAVE PHOCESSES .

‘Fochy, Theodore. “Connecticut's Administrative Control of Water Pollution-
The Fluid Administrative Process."” Report 8. University of Conn-
ecticut, Institute of Water Resources. 1969. pp. 3-44,

Included is a legal survey, a case history on pollution control,
and an evaluation of the Water Pollution Control Act of 1967.

Hines, N. W. "A Decade of Experlence Under the Iowa Water Permit System."
(B~001-IA) University of lowa, Agricyltural law Center, Monograph '
NXo. 9. 1965, 99 pp.

.Hite, J. C, ‘"Economic Evaluation of Zoning Alternatives for Managing
Ixecutive Resources." B-012-SC, Clemson University, Water He-
sources, Research Institute.

Kenny, fenneth. “Urban W¥ater Policy as an Input in Urban Drouth Folicy."
" 3-014-TEXN. (currently underway) University of Tennessee, Jater
Resources Research Center.

kcleskey and Jones. ‘'kwater Politics in Mississippi: A Comparative Analysis
of Two Water Resource Development Organizations.®” A-031-MISS.
Mississippie State University. Water Resources Research Institute.

1969.

PERSUASION PROCESSES

Berger, Bernard. “Formation of Public Policy on Issue of OQut-of-sasin
Diversion of Connecticut River Flood Waters tc Boston Metropolitan
Area." University of Mass. Water Resources Research Center.
Project underway 1970,

Fliegel, F, C. “Fidelity of Information Transmission . . . ." (B-052) Uni-
versity of Illinois, Water Resources Center, ..

Gerlach, L. P. "Ecology Movement' Natural Histcry Macazine, The Museum
of Natural History, New York, Dec-Jan. 1971. . = 75=80.
This article deals with beliefs held by ecology minded people,
unrelated to any organization but whose views 1mpinge upon agencles
and structures. :

Ingram, uelen. "“Patterns of Politics in Water Resource Development:

A Case Study of New Mexico's Role in the Colorado River Basin
- 511l1." University of New Mexico, Institute for Social Research

and Development, 1969. pp. 1-95.
The case study illusirates the way in which the Cplorado River
3asin 3111 came about. As a result it describes in detail various
institutional means for influencing behavior. #Mentioned were
institutions specializing in persuasion such as Arizon Newspapers.
Others include ‘congressional delegations and state agencies using
bargaining means. Institutions referred to also include Indian
tribes, conservation groups, and individuals.
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!

McPartland, Edward. ‘Keasuring and Developing Methods of Attitudes and
Motivational Chanpres in Implementing the Big 3lue Hiver Basin
Plan.” University of Nebraska, Water Resources Research Institute.

Millar, Albert E. Gibson D. J. and Klofter, Hichard D. {eds.) "Clean
Yater: Affluence, . Influence, and Effluents,’ NASA Contract
NGT 47-003-028, Old Dominion University Research Foundaticn.
1971. 228 pp.
The unit of the report of interest to us deals with the 'Societal
Influence On Clean wWater.'” Heme the fragmentation 1n any control
on pollution is duly noted. Called for is the necessity of educa- ~
tion on all fronts that pollutors might be charged to clean up
thelr wastes.

‘Miri, J. A. “The Politics of Water Supply in Northern New.Jersey." New
* Jersey Water Resources Research (enter, Rutgers University. 1971,

T'eterson. “Community Organization and Rural Water System Development.®
B-005~MISS. Mississippl State University, Water Resources Hesearch.
Institute, 1971,

Shad, Theodore. *“National Issues of water Diversion.'" pp. 3-17.
' The New England Conference on River Diversions. Robert H. Forste,
£ditor, Sponsored by the New England Council of Water Center
Directors, University of New Hampshire, Water Resources Research

Center. 1971. 162 pp.

Wilkinson, Xenneth. "Local Action and Acceptance of Watershed Devel-
oprment."” A-008-MISS. Mississippi State University. Water He-
sources Research Institute. 1966,

¥ilkinson and Singh. ‘Community Leadership and Watershed Development.'
A-035-MISS. Mississippi. State unlversity, Water Resources
Research Insitute. 1970, '

ADMINISTRATIVE REORGAN IZATION PROCESSES

Ditwiler, C. Dirc "Public Water Supply in Weshington.” 1901-¥-81,
. Washington State University, Agricultural Experiment Station., .
1970. 71 pp.

This study argues .for a flexibility in the interpretation of
water districts and shows that modification of existing stat-
utory authority can lead to improvements in public water supply.

Anon. 'Federal, Stete, Locel Water Agencies in FMinnesota." University
-of Minnesota Water Resources Research Center, Bull..1. 1965. 122 p.
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Gidbson, U. P, Streub, C. P. and Bond, R. G. "Integrating Water Quality
Management into Total Water Resources Management in Minnesota."
University of Minnesota, Water Resources Research Center,

Bull, 23, 1970. 376 p.
This study calls for integration of Water Quality concerns into
a-water m&nagement aystems approach.

Hines, N. ¥., “Rational Institutional Arrangements for water Resource
Management.'" A-003-IA, Iowa State University, Water Resources
Hesearch Institute.

Rosenow, Beverly. “A Study of Various Procedures Utilized by Selected
: water-Oriented Special Districts ¥Which Are Common To All of
Thenm."” A-030-WASH. Washington State University water Research
Center, 1970. 139 p.
This study recommends the creation of a 51ng1e type of water
_management district authorized to carry out all of the water
. resource functions now spread among the many types of special
districts.

Trock, Warren L. ‘Insitutional Factors Influencing Water Development
in Texas.”" B-025-TEX. Texas A&M "~ University, ¥ater Resources Institute,
197O' PP 1"35- :
This study is particularly important because it contalns some
definitions of institutions and institutional processes. The
report defines institutions as 'organizing and directing mech-
anisms by which we achieve an organization of resources in pro-
ductive activities which satisfy human needs.”"

The study calls for institutional arrangements which will

1) resolve conflicts, 2) provide for the development of water
systems, and 3) insure efficient use of water.

Institutions of particular importance to efficient distribution
and use of water are irrigation districts, and their poli-
cies, and operations plus water rights. ’

walton, ¥, C.,, &nd Hills, D, L., “"Water Resources Administration in Minne-
sota," University of Minnesota, Kater Resources Research Center, Bull,
This is a call for a centralized water management agency to
gather together the fragmented organizations of Water Re~-
source Management. :

Whipple, William, “water Pollution Control Institutes." in Ezgineer-
eering Issues. (Jan. 1972), ' I '
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PLANNING PROCESSES

Bromley, Daniel., Schmid, A., and Lord, William. "Public Water Resource
Project Planning and Evaluatlon: Impacts, Incidence, and In-
stitutions." University of disconsin. School of Natural Re-
sources. .

Dzurik, Andrew. '"Florida, A New Industrial State?" Research Reports
in Social Sclence, Institute for Social Research, Florida State '
University, Vol 11‘" No. 2, (Febo 1972) ppo 1.? 21-

Kelnhofer, G. J, ‘'"Metropolitan Planning and River Basin Planning:
Some Interrelationships.'" Report WRC-0268, Georgia Institute
of Technology, Environmental Resources Center.

Olcun, Deniel. "Regional Public Water Supply Systems."” A~055-KC. Uni-
versity of North Carolina, Water Resources Research lnstitute,

1972,
This report focuses on cooxrdination and planning.

Anon, "Water and Related Land Resources Planning-Minnesota.” Minnesota
State Planning Agency, Water Resources Coordinating Committee,
Bull, 1, 1957, 122 p.
Bulletin includes papers on the many-facted aspects of Land
and Water Usage.

Wuenscher, James. “Environmental Considerations in Land and Water Use
Planning.” A-052-NC. University of North Carolina, Water
Resources Research Institute, 1972,

This is a plea for environmental considerations in planning.

GENERAL SOCIAL PROCESSES

Andrews, Richard and Hammond, M. "Characteristics of Household Water
Consumption in Three New Hampshire Communities.' UNH-WRRC~RR-3.
University of New Hampshire, Water Resources Reseazrch Center. 1970.

Bultiena, Gordon. *Community Values and Collective Actiion in Resevoir
Development.”" B-020-IA. Iowa State University, sater Resources
Research Institute,

ngig. A. C. “Public Participation in Water Pollution Control Policy
and Decision Making.” A-O4G-NC. University of'North Carolina, Water
Resources Research Institute. 1972.
The study raises the question whether the public adequately per-
celves issues involved in stream classification,
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Foster, R. Scott. '"Fublic Attitudes Toward River Hiversions,“pp. 34-69,
The impact of this article upon institutional processes is the in-
ference that public attitudes. or values cannot influence behzvior
“uniess they have become institutionalized or given regulated pat-
terns of social controls.

Shanley, Robert. ‘'‘Case Study of Attitudes of Community Leaders Toward
Aater Pollution Abatement in Selectied Fassachusetts Communities
Cn the Connecticut River.” A-022-MASS. University of Massachusetts,
vater Resources Center. 1967. ’

Spaulding, Irving. *Household Water Use and Social Status.” Bull. 392,
Agricultural Experiment Station, University of Rhode Island, 1967.

Spaulding, Irving. "Social Status Variations in Attitudes and Concept-
ualization Pertaining to Water Pollution and Supply.' A-032-RI.
Rhode Island Water Resources Center, University of Rhode Island.

Wilkinson and Cole. "Sociological Factors in Watérshed Development.*"
A-015-MISS. Mississippl State University, Water Resources Research
Institute., 1967.

Yoesting, Dean. "Sociological Aspects of Water-Based on Recreation in

Iowa," A~037-IA. Iowa State University, Water Resources Research
Institute.

MISCELLANECUS

Burke, Barlowe, Spaulding, Irving, and Jeffrey, Arthur. “Concerns in

' wWater Supply and Pollution Control, lLegal, Social, and Economic."
Bull. No.1, University of Rhode Island, Community Planning and
Area Development.

Cochran, G. F., Ohrenschall, J. C. and Wilscn, W. C. "Analysis of Ground
and Surface Water Utilization in Urbanized Arid Areas." H. W. Pub.
No. 8. University of Nevada, Center for Water Resources Research.
The study has a large section on legal and Institutional Framework,
and the Economic System,

Cochran, G. F., and Wilson, ¥. C, "Arid Urban Water Management: Some
Economic, Institutional, and Physical Aspects.” H. W., Pub. No. 11,
University of Nevada, Center for Water Resources Research.

This is a case study and lists the various institutional processes
and agencies in the area. Recommended is better water -law for con-
Junctive use of ground water and imposted water. Unified water
management is also favored.
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Douglas, James L., Kelnhofer, G. Jr,.,, Elmore, R.G.} and Laurent, E. A.

"The Peachtree Creek Watershed as a Case History in Urban Flood

Plain Develcpnment,” Report ERC-0971, Georgia Instiitute of Tech-
nology, Environunental Resource Center, Uct. 1971.

. Elmore, Georgia, R. ‘Georgia laws, Policies_and Programs Fertalining to
Water and Related Land Resources.” Report WRC-0567, Georgia
Institute of Technology, Environmental Resources Center.

Fox, Irving, ed. "Institutional Design For vater Quality Management:
A Case Study of the Wisconsin River Basin, C-122B-WIS.
In one section of the report institutions are described as private
organization, state laws, tax policles, administrative agencies,
and federal laws. The report provides an excellent breakdown of
all institutional processes in reference to the ¥Wisconsin River
BaSinc

Henderson, James S. "Politicel and Environmental Attitudes of Voters
And Public Officials Related to Alternative Levels of water Quality
and.Correlated Alternative Systems of Management of the Penobscat
River.” University of Maine, Water Resources Center, 1973.

The study seeks to determine the Public's awareness and committ~-
ment to environmental protection.

Howards, Irving and Kaynor, Edward. "Institutional Patterns in Evolving
Regional Programs .for _ Water Resource Management.' B-003-MASS.
University of Massachusetts, Water Resources Research Center. 1967.

Knight, John E. and Hines, 4. . "Complex Systems Analysis of Water .
Quality Dynanics,” Report ERC-0570, Georgia Institute of Technology,
Environmental Resources Center. '

Leonard, Robert L. "An Economlc Evaluation of Connecticut Water Law;
Water Righits, Public Water Supply and Pollution Control.” Report
11, University of Connecticut, Institute of Water Resourcea,
1970. pp. 1-56,
This is an attempt to isolate economic considerations behind
water law, water use, and water preservation. It's value for
institutional definitions lies in its grouping of several means
(economic and legal) to influence behavior

Pyatt, Edwin E. and Albertson, Rachel. “Urban Environmental Problems."
University of Florida, Engineering Procress, Vol. XXI, No. 6.
Sull, No. 128.

No author. "Use of Taxes, Subsidies, and Regulations to Control the
Effluent of the Textile Industry.® 3-004~SC. Clemson University,
¥ater Resources Research Institute. (combined):
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Waelti, J. J. "Water Quality Controversy in Minnesota.' University
of Minnesota. Agriculture Extension Service, Bull. 359, 1969. 27 p.
Jncluded in this brief study are issues impinging on institutieonal
structures, and their ability or inability to influence behavior.

FERSONNEL

The names and addfesses of the following people were submitted.
by the centers in response to the request for names of those who might
have interest or competence in the institutional aspects of water man-

agement,

The names are listed in alphabetical order.

Also included 1is

a brief note on the specizl interest of the individual, if this was

stated in the reply.

In several cases the names were referred to more

than once, These kill be inticated by an esterisk (*) for each additionzl

. reference,
duals,

Heither funis nor time were aveilable to survey these indivi-
It is apperent, however, that the list is by no means complete,

In any csse, surveying these and other individuzls would be a fruitful

next step in this survey,

H. E. Albert, Assistant Professor
Department of Social Scilences
Clemson University

Clemson, South Carolina 29631

David J. Allee*

Depariment of Agricultiural Economics
Cornell University ;
Ithaca, New York 14851

Wade Andrews, Director

Center for Social Studies on Resources
Utah State University

Logan, Utah 84321

James M, Buchanan

Center for Public Choice
University of North Carolina
Chapel Hill, North Carolina 27514

Raymond Burley

Center for Urban and Regional Stiudles
University of North Carolina

Chapel Hill, North Carolina 27514

George Clansen

Water Resources Institute
University of Kansas
Learned Hall

Laurence, Kansas 66044

Henry Caulfiedl

Department of Political Science
Colorado State University

Fort Collins, Colorado 80521

Chapin D, Clark
School of Law
University of Oregon
Eugene, Oregon 97400

Chzrles Cleland

KSU Museun

Michigan State University
East Lansing,Michigan 48823 o
(Interested in Social and Political -
problems related to water resource
projects.) ‘ o

John F, Collins

Visiting Professor of Urban Affairs
Sloan School of Management
Fessachusetis Institute of Technology,
02100 ‘ : ; R

Ficherd B. Crockett, the Institute's
Legel Reeserch Consultant

Weter Hesources Research Institute
North Dakote State Univerzity

Fargo, North Dakota 58102



Eclchart Dersch

-Depzrtment of Reecurce Development
" Michigan State University

Fast Lansing, Michigan 48823
(Interests center on water resource
administration and Public law 566.)

Sidney Duncombe, Professor

Politicsal Science Department
University of Idaho

Moscow, Idaho 83843

(Previously has had experience in
programming budgets and institutional
arrangements in water resources for
state of New York.)

C. Dirch Ditwiler

Department of Agricultural Economics
Washington State University
Pullman, Washington 99163

B. C. Dysort, Associate Professor
Department of Environmental Systems
Engineering

Clemson University

Clemson, South Carolina 29631

Hugh Earnest 4
. Department of Commerce
- 151 State Capital

Little Rock, Arkansas 72201

(Mr. Earnest has been involved in
Water Resources Planning for the
State of Arkansas)

Ernest Englebert*
1 Foothill Park Terrace
lafayette, California 94549

Williem Folz

Department of Agricultural Economics
University of Idaho

Moscow, Idazho 83843

(retiring 1972)

Irving Fox**

Vater Resources Resezrch Center
University of British Columbia
Vancouver 8, British Columbia

Frank Haws®

Utah Water Research Laboratory
Utah State University :
Logan, Utah 84321

Raymond Hails

Water Resources Research Center
University of Minnesota
Minneapolis, Minnesota 55408

Russell C., Hill

Department of Resource Development
Michigan State University

East Lansing, Michigan 48823
(Interested in Organizations and -
operations of soil conservation
districts.)

J. C. Hite, Associate Professor
Department of Agricultural Economics
Clemson University

Clemson, South Carolina 29631

James F. Herndon, Head,
Department of Political Science
Virginia Polytechnic Institute

Blacksburg, Virginia 24061

Irving Howards

Department ' of Government
Unlversity of Massachusetts
Amherst, Massachusetts 01002

‘David Howells, Director

Water Resources Research Institute
University of North Carolina

124 Riddick Building ,

North Carolina Staié University
Raleigh, North Carolina 17607
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Maynard M., Hufschmidt**
Profes
Department of Environmental Sciences
and Engineering

University of North Carolina

Chapel Hill, North Carolina 28040

Edgar A, Imhoff, Director
Water Resources (Center
University of Maine

11 Coburn Hall

Orono, Maine 04473

Henry D. Jacoby, Director
Harvard Water Program

Kennedy School of Government
Harvard University

Cambridge, Massachusetts 02100

Robert W. Kates

Assoclate Professor of Geography
Clark University

Worchester, Massachusetts 01600

Edward R. Kaynor

Depertment of Government
University of Massachusettis
Amherst, Massachusetts 01002

Keith S. Krause, Executive Director
Kansas Water Resources BSoard

109 W. 9th Street, 4th Floor
Topeka, Kansas 66612

Norman G, P. Krause ;
Department of Agricultural Economics
University of Illinois

Urbana, Illinois 61801

Dr. James Lamb

Department of Environmental Sciences
on Engineexring

University of North Carolina

+ Chapel Kill, North Cerolina 28040

Leighton L. Leighty

sor .of City and Regional Planning-Deparitment of Resource Development

Michigan State University
East Lensing, Michigan 48823
(Interested in Environmental Lav. )

Lawrence W. Libby

Department of Agricultural Economics
Michigan State University ;
East Lansing, Michigan 48823 o
(Interested in Institutions for water

management including agencies, pro~ i .

cedures for analysis, and processes
of decisions for public water use.)

Karl Lindeborg

Department of Agricultural Economics
University of Idaho

Moscow, Idaho 83843 T o
(Dr. Lindeborg is primzrily doing work :
with rural water supply and farm ir~
rigation economlic studies. )

William Lord, Director
Center for Resource Policy
Studies and Programs

School of Natural Resources
University of Wisconsin
Madison, Wisconsin 53706

H. H. Macanlay, Alumnl Professor
Department of Economics

Clemson University

Clemson, South Carolina 29631

Murray B. McPherson, Director
ASCE Urban Water Resources
Research Progranm

23 Watson Street

HMarblehezd, Massachusetts 01945

David Moreau

Department of City and Begion&l Planning

University of North Carolina
Chapel Hill, North Carolina 28040
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Denton BE. Morrison

Department of Soclology

Michigan State University

East Lansing, Michigan 48823
(interes.ed in social movemenis and
organizations involved with environ-
mental quality.)

Dean F. Peterson

Department of Civil Engineering
Utah State University

Logan, Utah 89123

Clynn Phillips, Director

Business and Economic hesearch Division
University of Wyoming

laramie, Wyoming 82070

Hyrum Plass
Bureau of Public Administration’
University of Tennessee
Xnoxville, Tennessee 37916

John Richard

Department of Political Sclence
University of Wyoming

laramie, Wyoming 82070

d. Paul Riley

Utah Water Research Laboratory
Utah State University

Logan, Utah 84321

Derrich Sewell

University of British Columbia
Vancouver B, British Columbia
Canada

Charles Smallwood

Department of Civil Engineering
North Carolina State University
Raleigh, North Carolina 27600

Allen W. Steiss, Chairman
Division of Envirconmental and
Urban Systenms

Virginia Polytechnic Institute
Blacksburg, Virginia 24051

J. M. Stepp, Alumni Professor
Department of Agricultural Economics
Clemson University

Clemson, South Carolina 29631

Harry Stevens

Institute of Water HResearch

Michigan State University

East Laznsing, Michigan 48823
(Interested in .soclo-economic aspects
of water manzgement, speci?ically in.
water recycling and reuse.) =

Robexrt D. Thomas

Department of Political Scilence
Florida Atlantic University
Baca.Raton, Florida 33434

(He is currently working on a project
entltled “Intergovernmental Relztions
and Responses to Water Problems in
Florida") :

Haltexr Unterberg

Rochetdyne

Noerth American Rockwell

6633 Canoga Avenue .
Canoga Park, California 91304

William Walton :

Water Hesources Research Center
University of Minnesota
Minneapolis, Minnesota 55400

Shirley Weiss o
Center for Urban and Regional Studies,
University of North Carolina

Chapel Hill, North Carolina 28040

Gilbert white,
University of Colorado
Boulder, Colorado 80302

Richard VWi lkinson

Department .of Landscape Architecture
North Cerolina State University
Raleigh, North Carolina 27500

Clayton K. Yeutter K
Department of Agricultural Economics
University’ of Nebraska

Lincoln, Nebraska 68503



	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	
	


