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ABSTRACT

Water management by government is becoming a more difficult and
compiex task, as increased natural resource development and other
industrial and municipal pressures impact cumulatively on the very
resources that centrally support each of these needs.

Coming to grips with this cumulative attack on the ecosystem
has frustrated the public, as well as the leaders of both public and
private sectors, as resource development proposals seemingly get
hung up in public reviews in which the proponent, the public and the
scientific community are not able to agree on what form of
development is both desirable, from a socio-economic standpoint, and
reasonable, givan environmental limits.

The capacity of current institutional arrangements for resource
management is not providing the opportunity for the kind of
integrated decision-making needed. Consequently, such conflicts are
being settled in the courts, rather than within the institutional
arrangements established for the purposes of resource management,

Previous research has indicated that current institutional
arrangements for resource management are designed for a past era
when water issues were dealt with on a sectoral basis in relation to
emerging crises. This had made it difficult for any integrated
effort to be made by interested parties involved when focused in a
particular geographical area. Reinforcing this difficulty is the
constitutional division of responsibility for resource management
between federal and provincial governments.

As a microcosm of this general circumstance, the Alberta-
Pacific (AL-PAC) pulp mill proposal assessment and review is used as
a case study and entry poinu for assessing current weaknesses in
institutional arrangements for resource management.

Throngh the development and application of an evaluation
framewor:, contextual factors and weaknesses in legislation,
policies, processes and mechanisms that had a bearing on the case
were ideitified and described. These weaknesses served as leverage
points for prescribing recommended actions to achieve integration in
resource manaycment and for gaining an enhanced federal role in
water management.



Data collected were derived from three main sources: corres-
pondence/newsclippings; official documentation, such as legislation,
policies, reports, etc.; and interviews conducted with persons
representing key stakeholder groups. The latter source provided
perspectives on both weaknesses and needed changes.

The study concludes that current barriers to integration are
found in inadequate linkages among instituticnal arrangements,
within each stage of the resource management process {(e.g., lack of
cohesiveness), and similarly within individual components of the
institutional arrangements. By way of example, in the former
instance, institutional arrangements are not designed to regquire the
completion of regional land-use planning in a given geographical
area prior to the consideration of a major project. In the latter
instance, individual statutes and policies are vague and, at best,
only implicit in directing attention to any interests other than
respective sectoral interests,

The implications of the study are considerable. If ecosystem
health, and thus water management, are to be treated seriously by
governments, a political commitment to embodying a capability for
integration in resource management is essential.

Requirements for integration should be built into all resource-
related institutional arrangements within the management process.
While all governments are responsible for bringing this about, the
federal government should provide the leadership for developing,
with the provinces, new approaches for achieving integrated resource
management. A number of such approaches are recommended.
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La gesticn des eaux par les gouvernements est une tache de plus en
plus complexe alors que 1'accroissement du nombre des projets de mise
en valeur des ressources naturelles et des pressions exercées par les
municipalités et 1'industrie ont des effets cumulatifs sur les
ressources mémes qu: répondent & chacun de ces besoins.

La fait d'é@tre confrontés & ces effets cumulatifs sur 1'écosystéme
a frustré le public ainsi que les dirigeants des secteurs public et
privé., En effet, les propositions de mise en valeur des ressources
semblent restées bloquées dans des examens publics od le promoteur,
le public et le milieu scientifique sont incapables de s'entendre sur
le type de développement qui est & la fois souhaitable, du point de
vue socio-économique, et raisonnable, compte tenu des limites de
1'environnement.

A 1'heure actuelle, les mesures institutionnelles visant la gestion
des ressources ne permettent pas le genre requis de prise de
décisions, soit la prise de décisions intégrée. Par conséquent, les
conflits sont réglés en recourant aux tribunaux plutdt qu'aux mesures
institutionnelles établies pour la gestion des ressources.

Selon les résultats de recherches antérieures, les mesures
institutionelles actuelles sont congues pour une autre &poque oi les
problémes relatifs & 1'eau étaient réglés sur une base sectorielle en
rapport avec de nouvelles crises. ('est pourquoi il est devenu
difficile pour les parties intéressées de faire un effort intégré
lorsqu'ils se trouvent dans une région géographique en particulier,
Pour la gestion des ressources, le partage constitutionnel des

responsabilités entre le gouvernement fédéral et celui des provinces
ajoute a cette difficulte.

En tant que microcosme de cet &tat général des choses, le processus
d'évaluation et d'examen de la proposition d'usine de pites de
1'Alberta-Pacific (AL-PAC) sert d'étude de cas et de point d'entrée

a 1'évaluation des faiblesses actuelles des mesures institutionnelles
en matidre de gestion des ressources.



Au moyen de 1'établissement et de 1'application d'un cadre
d'évaluation, les facteurs contextuels et les faiblesses relevées dans
les Jlois, politiques, procédés et mécanismes pertinents sont
identifiés et décrits. Ces faiblesses servent de leviers pour
recommander des mesures devant servir a réaliser 1'intégration de la
gestion des ressources et a accroitre le réle du gouvernement dans ce
domaine.

Les données recueillies proviennent de trois grandes sources:
correspondance et coupures de journaux; documentation officielle
(p. ex., lois, politiques et rapports); entrevues réalisés avec les
représentants des principaux groupes d'intérét. Des perspectives sur
les faiblesses et sur les changements requis ont &té obtenues auprés
de cette derniére source.

L'étude conclut que les barriéres actuelles & 1'intégration sont
les liens inadéquats qui existent entre les mesures institutionnelies,
tant dans chacune des é&tapes du processus de gestion des ressources
(p. ex., mangue de cohésion) que dans les difiérents composantes de
ces mesures. Par example, dans le premier cas, les mesures
institutionnelies ne sont pas congues pour exiger 1'achévement de la
planification de 1'utilisation des terres pour une région géographigue
donnée avant 1'examen d'un projet d'envergure. Dans le second, les
différentes lois et politiques sont vagues et, au mieux, servent
seulements a diriger 1'attention sur tous les intéréts autres que ceux
du secteur visé,

Les conséquences de 1'&tude sont énormes. Si les gouvernements ont
1'intention de traiter sérieusement la santé des &cosystémes, donc la
gestion des eaux, ils doivent s'engager politiquement 3 inclure la
capacité d'intégration dans la gestion des ressources.

Les exigences en matidre d'intégration devraient &tre inscrites
dans tous les mesures institutionnelles religes aux ressources dans
le cadre du processus de gestion. Méme si la responsabilité en cette
matiére incombe a tous les gouvernements, le gouvernement fédéral
devrait prendre 1'initiative d'é&laborer, en coilaboration avec les
provinces, de nouvelles méthodes de gestion intégrées des ressources.
gn t;ouvera dans le présent document plusieurs recommandations 3 cet

gard.
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CHAPTER 1

DEFINING THE STUDY

... [Plaradigms of the relationship between environmental
management and development are in a period of flux. The
defensive (remedial) agenda is breaking down, in no small
part because of its ineffectiveness in dealing with the
negative consequences of unmodified frontier economics and
development. The serious push at the more neutral
(resource management, systems analysis) agenda very
recently has begun to get under way politically. The
widespread perception at this time 1is still one of
tradeoffs between environment and development. However,
this is a pernicious and unnecessary assumption. There
are great economic anc social benefits to be obtained from
fully integrated approaches to environmental management.
(Colby, 1930: 34)

1.0 INTRODUCTION

1.1 PURPOSE OF THE RESEARCH

The primary purposes of this research are twofold. First, the
research presents a critical evaluation of Canadian federal and
provincial institutional arrangements in the natural resources
management domain, Specific attention 1is afforded to water
resources management within this larger purview. The evaluation
itself is developed from a conceptual model that has, nested within

1



it, evaluation criteria related to the qualitative measurement of

institutional integration. The conceptual mode!l is applied as an
analytical template to the AL-PAC environmental impact assessment
case in Alberta - an experience widely considered the most

representative of water resource management process breakdown.

Second, the research presents a set of recommendations to
improve the level and kind of integration in federal water resources
management, The recommendations are related to leverage or
opportunity points identified during the evaluative research phase,
In essence, the research represents a strong call for public and
private managers, politicians, scientists, non-governmental
organizations and other stakeholders to re-think and re-cast their
traditional roles and responsibilities,

The secondary research purpose is the validity testing of a
conceptual model, elements of which were advanced by previous
research, but never knowingly applied within an integrated framework

of components and criteria in Canada.

1.2 GEOGRAPHICAL FOCUS OF STUDY

The evaluation exercise focused on a particular and unique case
study: the environmental impact assessment and review of the
Alberta-Pacific {AL-PAC) pulp mill in northern Alberta near the town

of Athabasca (Figure l.1). This case is unique in the sense that:



=
el SIS O

s A &b A
5 b A hAS A A S A A A

\pi
GEOGRAPHICAL \
(O)) Focus oF -
STUDY AREA \,

OTHER MILL FOREST AREA

ALPAC MILL FOREST AREA

SCALE: 1 : 5 000 000

Figure 1.1

Geographical Focus of Study Area




2)

1.3

it epitomizes, in a timely manner, how institutional
arrangements in support of resource management decision-making
are breaking down as attempts are made to deal with the
integration of regional and project-specific environmental/
economic considerations in vast and relatively undeveioped
areas of Canada;

it served as a 'lightning rod' to galvanize Canada-wide
concerns over inadequacies in the legislation, policies,
processes and mechanisms that are currently being strained to
provide the powers and direction for resource management
decision-making; and

the key players in the resource management drama opted for
enough of a compromise that the decision-making process {and
the supportive institutional arrangements) evolved over a two-
year period to a final conclusion, thus providing an
opportunity to obtain the players' insights regarding the

entire management process and how it could he improved.

SCOPE_OF THE RESEARCH IN EXAMINING THE RESOURCE

MANAGEMENT PROCESS

The specific research focus within the resource management

process is illustrated by a Resource Management Model (Figure 1.2}.

This

model primarily identifies the general stages (planning,

implementation and operation), and the activities within each stage,
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that are currently carried out in most Canadian provinces with
regard to resource management. The model makes reference to the
fact that these stages and activities are legitimized or given
authority through such instruments as legislation, policies and
guidelines., The model is used here to indicate which major aspects
of management are the specific research focus of this work, how they
relate to adjacent activities in the management continuum, and how
they relate to the overall concept of management itself, As
indicated in Figure 1.2, this research focuses on federal,
provincial and local agencies; their legitimization; and their
planning and implementation activities up to the final decision

stage of project approval.

1.4 THE_PROBLEM

The following subsections describe the inadequacies which
currently exist in the institutional arrangements which support
decision-making 1in resource management. The ways in which these
weaknesses are manifested and being dealt with, in relation to the
institutional arrangements which provide for the federal role in
water management, are also outlined.

This overview of both the problem and the related need for
integration provides the basic (problem-solution) construct upon
which the recommendations contained in Chapters 9 and 10 are

founded. These recommendations, therefore, put forth specific



actions which should be taken in order to improve decision-making in
resource management, and to enhance the federal role in water

managemen t.

1.4.1 Problem Overview: The Need for Inteqration in Natural

Resource Management

Institutional arrangements related to natural resource
management have evolved over time in response to varying economic,
social and political pressures (Mitchell, 1986). The nature of
natural resource management has evolved from a single-purpose
approach, dominated by an economic perspective, at the turn of the
century (White, 1969: 11-14), to dealing with the complexities of
the ecosystem (Odum, 1974: 31-42), the sustainable development goal
(WCED, 1987: 1-400), and the growing need for related scientific
information and public involvement (Koudstaal et al., 1992: 7-14;
Colby, 1990: 19-22). Rising public environmental awareness of the
declining resource base and concern for human health have also
helped to bring about a major shift in perspective within resource
management towards a more integrative approach. “A comprehensive,
unified or integrated approach [that] should be taken to resource
management has arisen from concerns that resource managers too
frequently adopt a sectoral approach in which specific resources are
managed or regulated in isolation of each other" (Mitchell, 1989:

304-305).



In spite of this shift towards acceptance of an "integrated’
approach, real difficulties are being encountered in its
implementation (Koudstaal et al., 1992: 9.7). wWith respect to water
management, constitutional arrangements are seen as serious barriers
to integration.

Much of the problem lies in the fragmentation of
authority. Not only is there a division of jurisdiction
between federal and provincial levels of administration,
but there are divisions within each level as well ... In
many cases too there is wuncertainty as to who is
responsible or who should take the lead in initiating
action.

(Foster & Sewell, 1981: 78)
Who should take the lead to overcome these institutional

resistances to meving forward? In 1981, Foster and Sewell (1981:

88, 95) stated:

The problem of tensions between the federal and provincial
governments must be overcome if water management is to
avoid crisis situations. Equally important is the need
for the federal government to assume a much more vigorous
leadership role in these matters for which it has a clear
responsibility and where action on a province-by-province
basis would be ineffectual or inefficient. Beyond this
the federal government should create a milieu in which the
provinces themselves can perceive the need for action more
clearly ...

It is evident from a review of existing issues and
emerging problems that there are many ways in which the
federal authority can play a much more effective role in
water management ... programs are reactive and long range
planning is virtually ignored.
The constitutional division of power over resources and a seemingly
inadequate federal role in water management are, therefore, serving
as barriers to integrated decision-making and placing considerable
stress on those involved in the decision-making process. As well as

a sharing of jurisdictional responsibilities for resource management



hetween the federal and provincial governments, sectoral
perspectives emanating from past single-purpose approaches are
hinderiny integration across industrial sectors. Accordingly,
resource managers have been working within their own limited
Jurisdictional and sectoral spheres of activity. Thus, their
developed perspectives reflect the values of their own individual
compartmentalized responsibilities, rather than a view which
considers a broader, more holistic view of resource management
(Sadler, 1986: 40-43).

It is also suggested that the above situation could be
ameliorated if federzl leadership was to become more proactive,
particularly with regard to long-range planning. To this end, the
following section discusses the adequacy of the federal role and the
Federal Water Policy in relation to its capacity to overcome the

types of barriers described.

1.4.2 The_ Federal Role and Policy in_Water Management:

Inadequate Institutional Arrgﬂgeménts for Integration

With regard to the perceived need to examine water issues, a
federal enquiry on water was undertaken in 1985 (Pearse et al.,
1985: 183). Subsequently, in 1987, the Federal Water Policy was
established (Environment Canada, 1987). The document sets out five
strategies to reach its stated policy goals, besides providing 25

policy statements related to a wide range of water issues. These



strategies are termed "... broad courses of action which define a
supportive, yet flexible, role for the federal government, one that
enables the various agencies, other levels of government and
industry to respond to their particular circumstances and
challenges" (Environment Canada, 1987: 7). In addition, it is
indicated that "... most important of all, the federal government
counts on a continuing high degree of cooperation with provincial
and territorial governments, as well as with multilateral
institutions and other nations in all water resource matters"
(Environment Canada, 1987: 7).

Within the list of five strategies 1is 'Strategy 3' or
'Integrated Planning'. This strategy, which is represented by a
handshake (Figure 1.3), symbolizes the need to bring together
through institutional relationships: leadership in science, public
awareness and legisiation - three of the remaining federal water
policy strategies.* The recommendations presented in Chapters 9 and
10 of this thesis indicate HOW this can be done.

Strategy 3, 'Integrated Planning', endorses the need to meet
increasing demands, recognizes the many values to be considered,
ensures productivity of the resource and ecosystem dependent on
it, and, above all, provides a commitment to the strategy of
integrated long-term planning for water and related resources. The
federal role within this ‘strategy' is described as follows:

. adhere to integrated water resource planning in areas
of federal jurisdiction ..

.
*t

* The fourth strategy - 'Use of Economic Instruments’ - was not
considered within the scope of this dissertation.

10
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The Federal Water Policy: Strategies and Policy Statements

SOURCE: Canada. 1992. Thé Canada Water Act Annual Report,
1990-91. Ottawa: Supply & Services Canada,




. encourage...the integration of water management plans
and objectives with those of other natural resource
interests ...;

. establish and apply evaluation criteria to all
federally sponsored projects ...;

. ensure that all significant national and
international water-related development projects,
which are supported or initiated by the federal
government or for which federal property is required,
are subject to the Federal Environment Assess and
Review Process ...;

. ensure the participation or co-operation of all
relevant co-ordinating and regulatory agencies; and
. encourage and support opportunities for public
consultation and participation in the integrated
planning process.
(Environment Canada, 1987: 10)

What the policies do NOT do is identify new explicit forms of
institutional arrangements which should be put in place to overcome
fragmentation of jurisdictional authority and boundary problems
related to resource management. Mention is only made of federal-
provincial-territorial agreements in areas of federal jurisdiction
and the application of the © .deral Environmental Assessment and
Review Process (EARP, 1984) for "all significant national and
international water-related development projects.”

Existing institutional arrangements, therefore, must be
examined, and new approaches must be established which have the
capacity for integrated resource management and which embody the

principles or requirements that are specified in the federal water

policy.
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1.4.3 Related Developments

fwo related developments have been taking place «hich may
impact on, if not significantly shape, any future federal approach
to integrated resource management. First, a number of provinces,
such as Ontario (in 1973), Alberta (in 1977) and British Columbia
(in 1980), have established their own forms of integrated resource
management. These approaches to resource management generally
attempt effective integration with an emphasis on dealing with
identified priority issues for immediate action with funding and
implementation as part of the plan. [t is likely that in the
development of any future federal management and planning model,
such provincial approaches would have to be taken into account.

Second, a major area of development which is impacting on
resource planning and management in Canada is environmental impact
assessment (EIA). Both the federal and provincial governments have
developed procedures for carrying out environmental impact
assessments (Couch, 1989: 55), Sadler (1986: 79) describes EIA as:

one of the most visible and formal components of

decision-making processes for development planning and

resource management in Canada. It is usually applied at

the site and project specific level although proposals

which are subject to assessment vary considerably in scale

and type. Federal and provincial assessments, for

exampie, provide an important vehicle for the public

review of major energy transportation and industrial

projects.

Recently, more attention is being focused on EIA's relationship
to the larger system for development planning and resource

management. Serious reservations remain about the impact of EIA:

13



The fundameqta] worry is that impact assessment is a pro-
forma exercise which occupies a marginal place and is of
peripheral influence within the development process

EIA is often characterized more by a capacity to delay and

frustrate rather than to shape positively the course of

the proposed action ... This is the opposite of what major

actors in the process - government agencies, private

proponents and interest groups - want to achieve. A

building of consensus is evident in the need for a more

purposeful, collaborative and integrated approach.
(Sadler, 1985: 104)
Basic questions appear to emerge at this point: Should impact
assessment remain as an independent process that plugs into the
community level? Alternatively, should impact assessment become an
integrative planning tool for decision-making within an overall
integrated resource management process?

Central to responding to the above questions are the needs and
perspectives of government, industry and the public, as well as
weaknesses in present procedures. A range of concerns is apparent.
Sadler (1986: 107} points out that "the paramount concern of
government and industry at present is the time and cost of
underwriting EIA public hearings". As well, EIA is considered to be
reactive - i.e., it becomes operational typically when a project has
been defined. An appropriate policy-pianning context for focusing
analysis is often missing, as is any follow-up monitoring activity
with management feedback. As Sadler (1986: 109) aptly states, more
often than not, the result is "that impact assessment implicitly
wields policy and planning options, and the private sector

development proposals being reviewed drive decision making - the

exact opposite of the intended sequence of events".

14



[t 1s apparent, therefore, that while EIA has traditionally
been recognized as a process in itself, it does not successfully
stand on its own at the project level. EIA should be addressed as
related to, if not as a component of, an IRM process which includes
such steps as policy, program/project evaluation and feedback
(Figure 1.3).

Opportunities to examine EIA as part of a resource management
process are found in several projects in western Canada which are
currently in various stages of development. The Rafferty-Alameda
and Oldman River Dam controversies, and the debate over forestry
development on the Peace and Athabasca rivers, are good examples.
In each of these cases, questions of project justification and
feasibility have lingered on unsettled, after the proposal has been
through various stages of planning and, in the case of the Rafferty-
Alameda and Oldman River Dam, after much of the construction has
taken place.

Thus, basic questions of program and project need and
rationale, which should be settled at the outset, often go
unreviewed until EIA occurs, relatively late in the process of
decision-making (Sadler, 1986: 109). In the cases identified,
apparent inadequacies in the institutional arrangements with regard
to overcoming conflicting points of view and a failure to properly
recognize and/or carry out assigned roles within these arrangements,
have resulted in court decisions to halt these projects until
thorough environmental assessments are carried out (Cullen, 1989;

Muldoon, 1989).

15



The historic Rafferty-Alameda Dam decision (Cullen, 1989)
exemplifies the apparent inadequacies in EIA and related res .rce
management steps such as planning prior to project consideration.
Construction, in this case, was halted by Justice Cullen of the
Supreme Court in his decision that the Environmental Assessment and
Review Process (EARP, 1984) requirements had not been satisfied and
that meeting them was required by law. This decision was reaffirmed
by a later federal Court decision (Muldoon, 1989). The implications
of these decisions appear to indicate that federal EIAs will be
mandatory in all future cases where federal jurisdiction will be
directly or indirectly involved or impacted (e.g., in the context of
inland fisheries, health, safety, agriculture, transborder
activities, native 1lands and navigation). Thus, these court
decisions appear to be forcing a stronger federal role in resource
management which must be accommodated by the provinces, although
they have held the bulk of jurisdiction for natural resources under

the Constitution Acts, 1867-1982 (Canada, 1982) until this time,

1.4.4 Summary of the Problem

Since the reduction of activity in joint federal/provincial

comprehensive water basin planning under the Canada Water Act

(R.S.C. 1970, c. 5), the provinces appear to have worked to
strengthen their own resource management approaches, and recent

federal cooperation has been pursued largely on the basis of

16



agreements to deal with issues such as flood damage reduction, water
quali.y/guantity monitoring and, to a lesser degree, water resource
maragement (Envircnment Canada, 1989: 6-38).

A Federal Water Policy enquiry has been conducted, which
recognized the need for a more integrated approach to resource

management, and a new resultant Federal Water Policy has endorsed a

number of principles/requirements for integrated water planning
(Pearse et al., 1985: 97). At present, in the absence of any
overall integrated federal/provincial approach to planning and/or
management, federal court decisions are enforcing federal
environmental impact assessment guidelines to ensure that federal
requirements are being met within provincial resource development
processes, Thus, the courts are bringing together federal and
provincial perspectives on resource management in the absence of any
adequate institutional arrangements to perform this task. The basic
problem is clearly that the needed institutional arrangements for
integrated resource management between the federal and provincial
governments do not exist at the present time, and should be
developed so that both short-term projects and long-term sustainable
development policies/ programs/activities can move ahead
simultaneously. Respective roles must be clarified and negotiated
within an overall IRM approach which is acceptable to the
Jurisdictions involved. Chapters 9 and 10 of this thesis recommend

what institutional arrangements are needed to achieve integration.

17



1.5 SPECIFIC RESEARCH OBJECTIVES

Given the barriers to integration in natural resource
management and the inadequacies in institutional arrangements with

respect to the federal role and the Federal Water Policy, the

specific research objectives are as follows:

1} The Evaluative Phase - wusing institutional arrangements
analysis to critically evaluate the adequacy of institutional
arrangements in natural resource management by qualitatively
measuring the degree to which integration was provided for and
present in the AL-PAC case. This objective is attained by:

describing and assessing the types of institutional
analyses most suitabie for the AL-PAC case study;
describing the evaluation framework and associated
criteria used in this institutional analysis, and
implementing the evaluative exercise; and
identifying and describing weaknesses in the
institutional arrangements relevant to decision-
making in the AL~-PAC case through the use of the

evaluation framework.

2) The Prescriptive Phase - to provide specific recommendations
for improving the level and kind of integration in Canada's

water management through an enhanced federal role by:



identifying and describing leverage points for
improving integration among institutional
arrangements;

describing and recommending specific actions which
could be taken to endorse and institutionalize
integrated resource management requirements within

federal institutional arrangements.

1.6 ORGANIZATION

The format of this dissertation is as follows. Chapter 2
provides a discussion of the appropriateness and importance of
institutional arrangements research to decision-making in resource
management and to geography as a discipline.

Chapter 3 outlines general research directions and specifically
the design of the research, describing how and why: environmental
impact assessment provides a desirable entry point for examining
other related stages in the resource management process: the AL-PAC
mill proposal was chosen as the case study; the evaluation
framework, with its components and criteria, was developed; and the
source material and methodologies were applied.

Chapter 4 describes the context within which the AL-PAC mill
was considered. Related economic factors and natural resource
conditions are given. The nature and extent of resource management
planning in the area prior to consideration of the mill are

described as the results of applying the avaluation framework.
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Chapter 5 documents the evolution of decision-making during
consideration of the AL-PAC mill proposal, based on the
correspondence and news-clippings review. Events, stakeholders and
actions are described, as well as the perceived weaknesses of the
institutional arrangements that were operative at the time.

Chapters 6 and 7, respectively, identify and describe (using
the evaluation framework) the weaknesses apparent in the legislation
and policy instruments, and the processes and mechanisms directly
applicable to the AL-PAC case, while Chapter 8 provides a
description of the weaknesses in the latter institutional
arrangements, as perceived by stakeholder groups having an interest
in the proposal (i.e., their perspectives}.

Chapter 9 oprovides the first of two major sets of
recommendations resulting from the research. Based on a summary of
identified weaknesses in institutional arrangements, corresponding
explicit recommendations are described which will foster and require
integration in resource management decision-making.

Within the broader perspective of resource management described
in Chapter 9, Chapter 10 outlines what institutional arrangements
should have been in place in the AL-PAC case to achieve integration
in water management in an ideal world, and what actions should be

pursued, given the division of powers under The Constitution Act.

Chapter 11 provides a critical overview of how well the
research design served (or did not serve) its intended purpose, and

suggests avenues where additional research is required.
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CHAPTER 2

INSTITUTIONAL ARRANGEMENTS RESEARCH
AND RESOQURCE MARAGEMENT

The objective of sustainable development and the nature of
the global environment/development challenges pose
probltems for institutions, national and international,
that were established on the basis of narrow
preoccupations and compartmentalized concerns -- Those
responsible for managing natural resources and protecting
the environment are institutionally separated from those
responsible for managing the economy. The real world of
interlocked economic and ecological systems will not
change; the policies and institutions concerned must.
(WCED, 1987: 9)

2.0 ° INTRODUCTION

Society's valuation of the health of the earth's natural
resources is receiving widespread attention (WCED, 1987; IUCNNR,
1980; OECD, 1985). The negative impacts of this misuse on the
environment are seen as a possible threat to the survival of
humankind itself (Goldsmith & Hilyard, 1988: 1-240). The long-held
belief that new technology can always be developed to counter
problems associated with natural resource development is waning: "We

are living in a period of rapid change, faced with an unstable
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economic situation and an increasingly complex society, Scientific
and technological developments have opened up unprecedented
opportunities, as well as new dangers and problems" {(Ahmad & Miiller,
1982: ix}. Resolving these dangers and problems has, as never
before, become a focus for attention, not only in local areas where
we live, but at the regional, national and international levels of
decision-making.

The report of the World Commission on Environment and
Development (WCED, 1987: 1-2) captures the essence of the challenge:
The Commission's hope for the future is conditional on
decisive political action now to begin managing
environmental resources to ensure both sustainable human
progress and human survival. We are not forecasting a
future; we are serving a notice - an urgent notice based
on the latest and best scientific evidence - that the time
has come to take the decisions needed to secure the

resources to sustain this and coming generations.

In serving notice, this "precedent-breaking report" begs some
questions: Why have past approaches failed to mznage our natural
resources properly (Dobell & MclLaren, 1988: vii)? What new
approaches to decision-making within resource management are needed
to integrate the perspectives of resource uies and the public so
that both development and the environmerti are sustainable? These
questions clearly bring into focus the need for institutional
arrangements research in resource management. This chapter has
several purposes: to identify and define key terms associated with
this research; to describe the importance of institutional

arrangements research in natural resource management; and to discuss

and assess factors to be considered in the research design.
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2.1 RESOURCE MANAGEMENT AND INSTITUTIONAL ARRANGEMENTS

RESEARCH

2.1.1 Resource Management

Emphasis has been given to viewing natural resource management
as a decision-making process (Krueger & Mitchell, 1977: 6).
O'Riordan (1971) indicates that it should be visualized as being a
conscious process in nature, and not a haphazard one, thus implying
the need for its foundation in explicit policy. Natural resources
management may be defined as:
... @ process of decision-making whereby resources are
allocated over space and time, according to the needs,
operations and desires of man within the framework of his
technological inventiveness, his political and social
institutions, and his 1legal and administrative
arrangements. Resource management should be visualized as
a conscious process of decision involving judgement,
preference and commitment, whereby certain desired
resource outputs are sought from certain perceived
resource combinations through the choice among various
managerial, technical and administrative alternatives.
(0'Riordan, 1971: 19)
Recognition of the need for integration in resource management
has been a response to the belief that resource managers have often
taken sectoral approaches to resource use, neglecting to consider
the perspectives and needs of other users and the public interest.
Integration suggests a more holistic approach which “"should lead to
more effective allocation and management of resources" (Mitchell,
1989: 305). The term ‘'holistic', however, suggests a
'comprehensive' approach which implies that "all elements and their

interaction are considered equally" (Mitchell, 1989: 305).



Integration, in contrast, based on apparent difficulties already
encountered with a 'comprehensive' type of approach, suggests
"considering a selected number of elements and their interactions"
(Brulé et al., 1981). Integration is, then:

«+. a more focused approach which considers related

perspect1ves/needs. With selectivity in mind, the notion

of integrated resource management could be described as

the sharing and coordination of the values and inputs of a

broad range of agencies, publics and other interests, when

conceiving, designing and implementing policies, programs
or projects [related to priorized public policy goa1sﬂ.
(Mitchell, 1986: 13)

While a standard set of procedures for IRM has not yet emerged,
certain components are consistently emphasized, such as strategic
planning; quantitative, scientific methods; consultative procedures;
and analysis of dynamic processes, flows and linkages (Gardner,
1989: 356). Other needs which appear to be dealt with are
uncertainty and cumulative affects (Sadler, 1986; Cornford et al.,
1985), These requirements for IRM make it particularly amenable to
satisfying sustainable development principies (Gardner, 1989: 357).

What is implied by the concept of sustainable development is
undergoing considerable scrutiny at the present time. The Report of

the WCED, Our Common Ffuture (1987), has heiped substantially to

raise global awareness of the planet's declining environment and, in
doing so, has placed the concept of 'sustainable development' as an
objective for society. This concept is described in some general
terms within the Report:

Humanity has the ability to make development sustainable -

to ensure that it meets the needs of the present without

compromising the ability of future generations to meet

their own needs ... sustainable development is not a fixed
state of harmony, but rather a process of change in which



the exploitation of resources, the direction of
investments, the orientation of technological development,
and institutional change are made consistent with future

needs.
(wCED, 1987: 8-9)

Integrated resource management is deemed to be a management approach
which can assist in supporting sustainable development - that is, by
addressing broader social, economic and environmental goals.

Although the responsibility for the political administration,
use, management, ownership, and exploitation and abuse of lands and
water is fragmented between various governments, and between land
and water itself, the relationship of what happens with water on
land is now being recognized as an essential consideration within
integrated resource management.

It is being perceived with growing clarity that a river or

lake system, its waters, the living things they support,

the lands beside them, the living things the land supports

and the ways in which the land is used - all these,

including human communities, comprise a system with ali

the complex interrelatedness the word implies.

(Richardson, 1989: 27)

"What we do on land affects our water resources. Therefore, it is
vital that we manage land and water together with an integrated
approach” (Manitoba, undated: 2). Integrated water management,
therefore, is defined here as a process within integrated resource
management that reflects all of the pluralistic attributes of the
larger decision-making process.

In this decision-making domain, however, it is suggested that
incrementalism (Lindblom, 1959: 79-88) is not enough for sound

management of sustainable resources; instead, the planning component

must emphasize a more selective focus (Sadler, 1986: 30).
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What is spught is a tool that is more refined than
comprehensive planping (concentrating on ey parameters
and levels of social and economic policy rather than on
indiscriminate collection of data and issues) and more
flexible than coordinated planning (no rigid frameworks
are sought to be imposed).

(Ahmad & Miller, 1982: x)
While integrated water management bears the above characteristics,

its task is to provide an approach

. to the planning and development of water resources in
order that increasing demands wupon the quality and
quantity of the resource are met efficiently and
equitably, and in a manner that ensures that the many
values of water and related resources are recognized, and
ensures the continued productivity of the resource and the
ecosystems dependent on it.

(Environment Canada, 1987: 10)
Therefore, for the purposes of this research, integrated water
management has, as its primary focus, the integration of land and

water issues within an ecosystem perspective; for its secondary

focus, it takes into account broader socio-economic considerations,

2.1.2 Institutional Arrangements Research

2.1.2.1 Definition

While institutional factors such as jurisdictional fragmen-
tation are recognized as formidable barriers to successful resource
management (Ingram et al., 1984: 323; Fernie & Pitkethly, 1985;
Zimmerman, 1982: 37; Mitchell, 1989: 242) and as an important
research focus (Fernie & Pitkethly, 1985: vii), research on
institutional arrangements is at an early stage of development

(Mitchell, 1989: 260) and there appears to be a lack of agreement on
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exactly what should be included in the term ‘'institutional
arrangements’. “l.ittle consensus has emerged regarding what is
meant by institutional arrangements” (Mitchell, 1989: 243), and

researchers are not at all clear about just what needs to be
taken into account" in institutional arrangements research (Ingram
et al., 1984: 323). \What constitutes institutional arrangements
research, therefore, requires research attention, and this research
addresses this need. For the purposes of this dissertation, the
current division of powers over natural resource management between
the federal and provincial governments (Burton, 1972: 108) has been
accepted as an overriding factor which has imposed limitations on
the scope of the recommendations presented in Chapters 9 and 10.

To provide a foundation for the general methedology discussed
and proposed in the following sections, the definitions of
institutional arrangements and institutional analysis given by
Ingram and her colleagues are suggested as generally acceptable for
this research at this discussion point., These definitions provide a
basis for understanding scope and intent, while not being restricted
to the needs of the case study.

The term ‘institutjonal [arrangements]' is meant to

include those legal, political and administrative

structures and processes through which decisions are made
with respect to public policy. These structures and
processes consist of laws and regulations that govern the
distribution of benefits and costs and set the ground
rules for conflict resolution, They include also the
informal procedures by which conflicts are regularly
resolved when laws are unclear or are not consistent with

the actual dwst(ibution of influences 1in the policy

network.  Institutional arrangements rest upon the

distribution of political support for a given allocation

of costs and benefits and are affected by public opinion,
the attitudes and preferences of interest groups, and the
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orientation of public officials. The process by which
analysts can improve their competence to recognize how
institutional factors affect water [natural] resource
planning and evaluation and can manage the opportunities
and barriers presented by institutional factors is termed

institutional analysis,
(Ingram et al., 1984: 323)
Elements of the above definition are later discussed in Section
3.2.2 with respect to the requirements of the case study approach.
The relative importance of these elements is substantiated for

inclusion in an evaluation framework as part of the research design.

2.1.2.2 Importance of institutional arrangements research

The importance of research into institutional arrangements
within resource management has been widely documented. O'Riordan
(1971: 135) emphasizes the need to understand how institutional
arrangements evolve in response to societal needs: "One of the least
touched upon, but possibly one of the most fundamental, research
needs in resource management is the analysis of how institutional
arrangements are formed, and how they evolve in response to changing
needs and the existence of internal and external stress ....."

The importance of satisfactory institutional arrangements to
effective resource planning and management is noted by Kindler
(1985: 279): "Even the best planning schemes often fail if there are
no adequate institutional arrangements governing land and water
use.”

The need to give attention to institutional arrangements
research has not Jjust been discovered in the last decade. In

discussing the next 25 years in 1976, Sewell (1976: 802) made the
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need clear: "While there have been important advances in the
technology of bharnessing and wutilizing water resources, and
techniques of analysis, institutional innovation has tended to lag
behind. "

More recently, the growing awareness and commitment to a
sustainable development approach to resource management has placed
an even greater stress on the need for research and innovation to
formulate institutional arrangements which meet this new challenge.

Designing and influencing policies to reflect the evolving

ethics of sustainable development will require

institutional arrangements with a capability for
unprecedented integration in water resource management.

What are the reforms in institutional arrangements of

overnance that are necessitated by the evolving ethics

?e.g., increased wutilization of market mechanisms,

revision of substantive and procedural rights, greater

relevance on self determination, redefinition of the role

of senior governments, etc.)? In this context what are

the institutional arrangements that must facilitate the

varied tasks of management .....?

(Dorcey, 1990: 24}

[t has thus become clear that the institutional arrangements of
today are designed to meet the needs of the past. Research is
needed to put forth the new approaches required for integrated

resource management,

2.1.2.3 Geoqraphy and institutional arrangements research

Institutional arrangements research is not new to geographers.
"Many geographers, along with members of other disciplines, have
studied the effects of institutions on various aspects of society,
the economy and the environment, and this approach has led to

significant insights ..." (Manion & Flowerdew, 1982: 1),
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Manion and Flowerdew (1982) indicate that while urban
geographers have given substantial effort to an institutional
approach, other geographers have not. In the resource management
domain, Birch (1973: 3) believes that "... geographers have shown,
and in the nature of their subject are likely to show a particular
interest in the (a) spatial, (b) ecological, and (c) institutional
relationships of resource systems."

With regard to (a) and (b) above, Birch (1973) sees a major
role for geography in resource management to ensure the appropriate
spatial dimensions and accuracy in ecological analysis to achieve
understanding at a regional scale and to pursue measures that would
indicate adequate measures of resource capacity. Concerning (c), he
argues that regional scale impiications of resource management
decisions will continue to draw geographer's interest in
institutional relationships which derive from the policies of
central and local governments. While the prime focus of this study
is on institutions and their arrangements, both spatial and
ecological aspects of geographic interest are considerations, either
directly or indirectly.

In terms of outcome, institutional arrangements research by
geographers can result in significant contributions both to
understanding and to knowledge, as well as improved decision-making,

For the geographer interested in resource management,

studies of institutional arrangements offer several

rewards. By describing, accounting for and predicting

such arrangements, the analyst may be able to suggest how

existing situations could be improved or else how future

arrangements could be designed to take advantage of

observed strengths but avoid identified weaknesses.
Understanding the way in which arrangements function also
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provides appreciation as to how they may act as
coastraints upon or create opportunities for management
decisions. A third reward is perhaps the most important
for the geographer. By treating analysis of institutional
arrangements as & means to an end rather than an end in
itself, new insights may be gained about spatial
allocations of natural resources, man-environment
relationships or the nature of the regiomal character and
complexity. The practical value from improving
institutional arrangements should be to facilitate co-
ordination of various interests and perspectives during
resource allocation decisions.

(Mitchell, 1989: 259-60)

For geographers to give their attention to variables associated with
the decision-making process of resource management is, therefore,
both timely and of significance. This is the direction taken in

this thesis.

2.1,2.4 Considerations for institutional analysis

What, then, are key considerations in the design of suitable
institutional research? Ingram and her colleagues (1984: 323) have
described past research on institutional arrangements as generally
being:

brief and unilluminating, involving little more than
an annotated listing of public agencies, statutes,
regulations, compacts, and judicial decisions. Such a
list c¢reates the image of a lifeless maze of check
stations, passageways, and barriers. Form prevails over
substance in such presentations, and little understanding
of the dynamics of institutional operations or change is
presented.

To counter such weaknesses, the authors suggest that study of
current institutions be directed towards:

l. Identifying actors and their stakes (analysis of
group interests, resources, membership and practices)

2. ldentifying the resources actors have to advance
their interests (e.g., legal rules and arrangements,
economic power, prevailing values and public opinion,
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technical expertise and control of information,
control of organizaticnal and administrative
mechanisms, and political resources)

3. Identifying. biases of alternative decision-making
(uqderstanQ1pg the institutional structures through
which decision-making on resources occurs - e.g.,

policy oriantation, responsiveness to particular
interests, capacity to generate suitable information
and tendency for types of preferred problem

solutions)
(Ingram et al., 1984: 342-328)

The directions suggested for studying institutional
arrangements appear to be particularly appropriate to this research.
The authors suggest that considerable effort be given to more than
Just identifying key actors and their official mandates and
functions. They highlight the need to identify biased interests,
powers and responsiveness in actual situations.

As Ingram and her colleagues (1984: 331-333) point out, the
analysis of institutional arrangements should not stop with just the
identification and understanding of barriers and resistances to
integration, but should take the additional step towards assessing
how these constraints might be altered or overcome. The authors
indicate that such an analysis can be enhanced by consideration of
possible strategies and techniques or responses. These include the
operation of market mechanisms; changes in legal definitions, rights
and relations; changes in government resource management practices:
creation of new institutions; negotiated settlements and conditions;
newly developed or disseminated information, and technical
solutions.

The guidelines provided by Ingram and her colleagues (1984) for

improved institutional analysis focus mainly on water resource

Lad
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planning, although it appears that because of the centrality of
water in resource development, the same guidelines could likely
apply to resource development in general. Mitchell (1979: 280-292)
argues similarly for a defined framework for analysis in discussing
basic considerations for integrated resource management. The
essence of the message is that in any investigation, judgements
about the adequacy or inadequacy of institutional arranjements must
use certain criteria, and it must be made c¢lear which resource
management elements are being appraised.

Numerous frameworks, which include guidelines, criteria, etc.,
have been developed and applied in a variety of resource sectors to
examine the adequacy of existing institutional arrangements and to
suggest new approaches. In the area of water management, a study of
the Great Lakes Basin, carried out by a team of university and
college faculty members from Canada and the United States,
identified the most fundamental barrier to successful resource
management: the lack of satisfactory institutional structure
(Canada-United States University Seminar, 1973). In order to
determine what kinds of organizations and relationships would be
most effective, an analytical framework was developed (Mitchell,
1989: 247). It provided a systematic approach for analysis,
including resource problems, criteria and management functions. The
approach used in this Canada-United States study has been held up as
a benchmark because of its enduring contributions in identifying
functions and criteria, a baseline for future work (Mitchell, 1989:

246).
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Another contribution to the development of frameworks for
institutional analysis comes from the area of hazards research.
Schrecker (1984) studied what he terms the political economy of
environmental hazards. His examination of the formulation and
application of environmental hazard law and policy was carried out
through the use of a conceptual framework which some believe to
be"pertinent to many different resource management sectors or
situations ... legislation, agency resources, political and
administrative context, and constituency base" (Mitchell, 1989:
256). Schrecker (1984: 10) came to the conclusion that the style of
agency behaviour is influenced by each of the above elements within
his analytical framework.

In his analysis of environmental policies in Canada, Sweden and
the United States, Lundqvist {1974: 7) examined influences on policy
processes and content. Elements within the analytical framework
used to e:amine institutional arrangements included ideologies,
values and structures of political systems; historica’ evolution,
Fadit and routine in policy formulation; power interactions between
groups affected by problems and policies; and utility. Through the
use of this framework, he was able to "... consider the character
and distribution of values, control of government and behavior of
participants in the political system" {Mitchell, 1989: 258). At a
more local level, Musoif (1975) used much the same approach to Study
the impact of government wupon legislative structure and

environmental policy-making in California and British Columbia.
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[n studying interagency cooperation in water resource
management, Dorcey (1987: 19) aotes, with regard to bargaining and
negotiation, that there are "three types of institutional mechanisms

wsed in resolving disputes over resource allocation: political,
judicial and market." However, 1in discussing Dorcey's views,
Mitchell (1989: 258-259) emphasizes Dorcey's conclusion that whether
tegislative mechanisms (the courts) or rzsource-use prices are used,

... there will always be constraints on their

effectiveness ... [and that] regardless of the potential

effectiveness of the institutions, the success in handling
problems will uitimately depend on the people in the
process, and particularly on the manner in which they are

able to interact with others. This point is an important

one, because it is possible to spend too much time in

attempting to¢ design the 'perfect' institutional

arrangements.
Participants and their perspectives should, therefore, be taken into
account,

With respect to the level of formalization of institutional
arrangements that fosters integration, Mulford and Rogers (1982:
9-17) indicate, in their discussion of definitions and models of
coordination, that more commitment to interaction between agencies
is likely when the rules are explicitly set out. Implicit

arrangements are less likely to result in satisfactory infegrative-

type effort being made.
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2.2 SUMMARY

This chapter has discussed the nature and importance of
institutional arrangements research to decision-making in the
resource management domain. Without adequate institutional
arrangements, even the best of efforts in planning can fail
(Kindler, 1985: 279). Innovation to resolve this inadequacy has
been lagging (Sewell, 1976: 802). Commitment to a future of
sustainable development places an even greater stress on the need
for unprecedented integration in water resource management (Dorcey,
1990: 24j. Research is required that will examine and suggest new
approaches for institutional arrangements, meeting this need for
integration.

Geographers have made significant contributions to resource
management research in the past, and shown a particular interest in
such areas as the institutional relationships of resource systems
(Manion & Flowerdew, 1982; Birch, 1973). Studies of this nature can
result in improved knowledge and understanding of institutional
strengths and weaknesses, as well as in improved decision-making for
facilitating the coordination of the various interests in resource
management (Mitchell, 1989: 259-60).

A number of points for consideration in institutional
arrangements research have also been discussed in this chapter,
From a general standpoint, Mitchell (1989: 258) noted, in reviewing
a number of studies, a similarity in the elements which need to be

integrated. Ingram and her colleagues (1984: 323), Mitchell (1975:
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267-275) and others cited have illustrated that a framework for
analysis, with specific components and criteria, is necessary if
judgements are to be made about the adequacy or inadequacy of
institutional arrangements. Schrecker (1984: 10) noted that agency
behaviour influenced each of the elements within his framework.
Lundgvist (1974) found that a relatively similar framework allowed
him to “consider the character and distribution of values, control
of government and hehavior of participants in the political systems"
(Mitchell, 1989: 258). Dorcey (1987: 1-2) concluded that in spite
of the potential effectiveness of the institutions, success in
dealing with resource problems depended largely on the perspectives
of people within institutions and their ability to interact.

Concerning institutional analysis, Mitchell (1989: 2%8) points
out that:

whether such studies [of institutional arrangements]
are at local, regional, national or international scale,
the approach is similar. Jurisdictions are selected
either because of their common features or because of
extreme differances, Library based data sources are
perused, drawiny heavily upon legislation, pariiamentary
or legislative debates, major policy pronouncements,
government reports and budgets, newspapers and other
studies which have critiqued actual prograins or projectis.
In some instances field work is carried out which varies
from interviews of key officials to interviews with and
observations of those responsible for ongoing management
programs. The overall aim is to determine the way in
which institutional arrangements influence the resource
management process.

The following chapter outlines how these lessons from the past

are taken into account in the design of the methodology for this

dissertation.
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CHAPTER 3

THE RESEARCH DESIGN

Crisis often plays an important role in stimulating change
in resources management institutions. Sometimes it brings
attention to problems which have been previously ignored,
as is typically the case with floods or water pollution,
Occasionally, it also provides the popular support
required for modification of laws, policies, or
administrative arrangements. (risis, however, does not
always result in change; it may merely produce an
intensification of a previous approach.
(Sewell & Barr, 1977: 395)

Ongoing research on institutional arrangements may be
summarized in the following words. Descriptive rather
than predictive. Exploratory rather than theory-based.
Process rather than structure orientated. One-shot case
studies or pretest-post-test designs rather than
experimental designs. Nominal and ordinal rather than
interval levels of measurement. A1l of these
characteristics suggest an emerging area of inquiry which
is struggling in a new hole rather than sticking to the
comfortable familiarity of an old one.
(De Bono, 1967, cited in Mitchell, 1989: 261)

3.0 INTRODUCTION

constructed.,

This chapter describes why and how the research design was

using the environmental impact assessment stage in the resource

management process (Figure 1.2) as the entry point for institutional
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arrangements research. The reasons why the AL-PAC mill was selected
as the case study follow. The chapter then discusses the general
research direction, indicating why and how an evaluation framework,
consisting of research components and criteria, was developed

(Figure 3.1).

EVALUATION FRAMEWORK
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The chapter concludes with an explanation of how the evaluation
framework was used in relation to the identified data sources,
moving through three basic phases of analysis to: a) identify and
describe institutional arrangements weaknesses in resource
management; bB) identify leverage point considerations for
institutional arrangements in IRM; and c) prescribe institutional
arrangement actions that should be taken to establish integrated

water resource management (Figure 3.1).

3.1 ENVIRONMENTAL [MPACT ASSESSMENT: A STIMULUS AND ENTRY

POINT FOR INSTITUTIONAL ARRANGEMENTS RESEARCH

3.1.1 Evolving Dissonance: The Need for Change in EIA

As Sewell and Barr (1977: 395) have noted with regard to
drought in Britain, crisis situations often focus enough attention
and support on an issue in resource management to bring about
institutional change. Central to the design of the methodology for
this dissertation is the beljef that dissonance concerning
satisfaction with environmental impact assessment in Canada is
presently approaching a crisis level. Given the attention being
generated by this dissonance, and the strategic position and
importance of EIA within the resource management process (Figure
1.2), EIA has been accepted as the entry point in the research
design for evaluative research. The following paragraphs outline

the basis for this acceptance.
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Mitchell (1979: 229) provides a synthesis of the various
viewpoints on what EIA represents: "It represents a legislative or
policy-based concern for possible positive/negative short/long term
effects on our total environment attributable to proposed or
existing projects, programs or policies of a public or private
origin." This synthesis definition reflects an accumulation of
aspects which have developed during the evolution of EIA since its
inception. The following paragraphs outline this evolution in order
to provide a better understanding of its nature, its purpose, and
the circumstances which have evolved.

The main factors which stand out in the evolution of EIA (Table
3.1) include the most notable: the continued expansion of its role
and scope. Socio-economic issues now extend well beyond the
resource-related impacts. Prediction is increasingly complemented
by impact monitoring and management by emerging audit and evaluation
(Sadler, 1986: 103). These changes establish clearly the marked
advances that have taken place in methods for assessing resource
development projects. As well, these changes have been accompanied
by new techniques of analysis.

The rapid development of Social Impact Assessment (SIA)

(Wolf) and more recently risk analysis (Ricci et al.,

1984) as fie]ps of research and practice illustrate the

transition which has occurred. SIA is directed at the

systematic examination of the distributional effects of
projects on communities and, increasingly, at the
management of change. It involves, among other things, an
attempt to determine more clearly the significance of
impacts and to integrate directly the values and concerns

of affected publics into analysis and decision making.
(Sadler, 1986: 103-104)
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Approximate Date

1. Pre=13%970

2, e.1970

3. 1970=197%

4, 1975-1980

5. 1980=198%
SOURCE:

42
Table 3.1

Trends in Project Assessment and Review

Innovations in Technique and Procedure

Analytical techniques: larpely confined tn econom-
ic and enginearing fcasibility mtudies; narrov
emphaszis or efficiency criteris and safaty of lifa

and property; no veal opportunity for publie
review,

Hultiple objective benefit~cost analysisg; amphasip
on systematic nccounting of gains and lossas and
their distribution; reinforeed through planning,
programming ind budgeting review; environmental
and social consequences not incorporatsd,

Environmental fmpact ansessment (E.I.A.), prima=
Tily focuscd on description and “prediceion” of
ecological/land use change; formal opportunitics
for public scrutiny and roview estadblished;

emphazis on accountahility and control of project
design and micigation,

Hulti-dimensional (E.I.A.), incorporating social
impact mssessmont (S.I.A.) of changes in communicy
infrastruceure, scrvices and 1ifa-scyle; public
participation becomes intagral part of project
Planning; tncreosing emphnsis on project jusci-
fication 1in revievw process; risk analysis of

hazardous facilicies and unproven technology in
fronticr areas.

Attention given to establishing better linkages
betveen dmpact sszessment and policy=-planning and
implementation-panagement phases; rassarch focus
on effects wonitoring, post-project audit and
pProcess evaluation; gearch begins for mors disci~
Plined scoping and focusing procedurcs and lcss

protected forms of consultation based on nego-
tiation ond mediator.

Sadler. 1986: 102.



At oresent, E[A appears to be at an impasse between its
percetsed limited capabilities, and the need to address larger and
more complex problems associated not just with project development,
but also with the impact of government policy and, perhaps, more
global problems (Marsollier, 1987). EIA has been "characterized
more by a capacity to delay and frustrate then to shape positively
the course of proposed action ... A building of consensus is evident
in the need for a more purposeful and integrated approach" (Sadler,
1986: 104).

Smith (1987) provides a wuseful approach for measuring the
dissatisfaction level in "A Performance Rating for Canadian EIA."
Very briefly, the findings on provisions indicated that only two
provinces had satisfactory legislative bases to achieve the desired
environmental planning goals. At the federal level, the lack of any
legislated base placed national EIA (EARP) in a continuing weak
position. In terms of practice, a sample of over 30 EIA
applications between the mid-seventies and 1987, covering a wide
range of sectoral proposals from waste disposal to offshore
hydrocarbon development, indicated that 1little progress had been
made over the time period in terms of suitable documentation for
decision-making - i.e., good science.

Another measure of dissonance with EIA in the community is
found in the work of Needham and Swerdfager (1989). It was found
that problems confronting EIA have been persistent and are difficult
to resolve, making reforms of a minor nature of little value in

terms of likely issues. "It would seem that significant changes in
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programmes, such as EARP, are required if the difficulties
identified are to be alleviated or resolved" (Needham & Swerdfager,
1989: 4). This suggests that a major change has become essential.
It is apparent, then, after considering the evolution and
shortcomings of EIA (Sadler, 1985), the results of Smith's (1087)
study, and the concerns expressed by experts in the community
(Needham & Swerdfager, 1989), that the level of dissatisfaction (or
dissonance} with the present concept of EIA is very high and

deserves research attention. This research addresses this need.

3.1.2 EIA: Entry Point for Research

Central to the nature of the resource management process is
EIA. Sadler (1986: 99) argues that EIA is one of the most visible
and formal components of the resource management decision-making
process and, as such, it tends to focus the interests of stake-
holders through the opportunity it provides for public review. In
doing so, EJA tests the adequacy of these arrangements and their
enabling legislation/policy through its strategic linkages with the
policy and implementation processes which precede and succeed it
(Figure 1.2). EIA, then, is "both a reference and entry point for
analysis of the problems encountered in designing integrated
approaches to resource and environmental management" (Sadler, 1986:

99).
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This feature, then, provides an opportunity for a case study
approach to examine both the adequacy of overall contemporary
resource management approaches, and the capability of these
approaches to deal with difficult policy and project decision-
making situations which require EIA as part of the entire process.
As responsibility for resource management, including EIA, is shared
by all levels of government in Canada, the integrative aspects of a
case study centering on a resource development project also provides
a focus for studying intergovernmental responsibilities and

interactions. Figure 3.2 illustrates this process.
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3.1.3 Case Study Selection

As noted earlier in Section 1.2 ("Geographical Focus of
Stucdy"), the AL-PAC pulp miil proposal and the institutional
arrangements related to it were selected for the case study in this
dissertation. Reasons for the selection were mainly that the case
was unique - unique in the sense that it epitomized system breakdown
by serving as an ideal example of how current institutional
arrangements are failing to provide for integrated decision-making
in resource management.

Institutional arrangements bearing on the case were strained to
the point that their weaknesses were exposed, thus providing an
opportunity for insightful evaluative research. The decision-making
process itself evolved over time as adjustments in institutional
arrangements were made in response to perceived weaknesses. This
evolution allowed those responsible to reach a final decision to
proceed with the project, rather than ending in deadlock &nd
possible settlement by the Courts.

Also unique was the fact that the resource management issues
which emerged during consideration of the proposal focused on a vast
area or ecosystem within Canada, typically demonstrating the
difficulty that decision-makers are having with the integration of
environmental and economic factors within water basins. These
features of the case thus provided a unique opportunity for

evaluative research.



Specific case study reguirements were to exhibit or have the

follosing characteristics:

have a Canadian context - 1i.e., provide the opportunity to
assess Canadian resource management institutional arrangements
in which federal/provincial/local government, industry and
public cooperation was required to reach a decision;

reflect a recent resource management situation within a
regional planning context and be centered on EIA where the
management system in place has experienced major difficulty in
the integration of stakeholder perspectives;

include stakeholder concerns which span a number of sectoral
interests (e.g., forestry, fisheries, manufacturing, municipal
water supply, etc.) and the jurisdictions responsible;

provide the opportunity to research a decision-making process
which reaches a compromise decisic by taking into
consideration the viewpoints of the interested parties;

have adequate (written) source information available to conduct
the research; and

provide an opportunity to obtain the perspectives of
representative stakeholders on the adequacy of the

institutional arrangements in tne above.

a7



3.2 DEVELOPMENT OF THE CASE STUDY EVALUATION FRAMEWORK

This section discusses how components and criteria  were
selected and then amalgamated to form the case study evaluation
framework wused in this dissertation. Considerations for
institutional analysis identified in Chapter 2 were taken into
account in this process of framework development. While the
components used to serve as the main arzas for analysis had been
previously identified and tested, they had never been employed in
conjunction with the defined criteria. Application of these
criteria within this framework provided an opportunity for testing
another research approach for institutional arrangements analysis,
as well as providing tha resultant new knowledge required for

improving integration in institutional arrangements.

3.2.1 Selection of Evaluation Framework Components

An analytical frameworx for institutional arrangements
research, which provides the capability for taking into account the
requirements for integrated land and water management, was proposed
by Mitchell (1987), and by Mitchell and Pigram {1989). This six-
part framework (Figure 3.3) can be applied at different levels of
government, can be used to examine that part of the management
process described in Chapter 1, and can be used in bath descriptive
and prescriptive modes, making it compatible with the research

objectives of this dissertation as described in Chapter 1.
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Key Components for Integration of Land and Water Management

SOURCE: Mitchell, 1987: 10.

Each component in the framework provides both a potential area
for weakness and an opportunity for improvement. Arrangement in the
form of a circle helps to stress the fact that these components
interact in a dynamic way, making them mutually supportive in
varying degrees. As such, they can provide opportunities for
integration. The six components are summarized in Table 3.2.
Depending on the case study research context, the importance of a

particular element can and would likely vary (Mitchell, 1987: 9).
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Table 3.2

Summary of Key Components for Land and Water Management

COMPONENTS CONSIDERATIONS

Context state of the natural environment, economic
conditions, ideologies, etc., can be basis
for issues and strategies which can hinder
or stimulate integration

Legitimization pertinent agency objectives, powers,
responsibilities, authorities and rules/
mechanisms for intervention/arbitration for
conflict resolution (explicit and implicit)

Functions relationships between general and
substantive functions to hierarchies of
government

Structures adequacy of structure and its use to needs
and functions (accountability and
flexibility)

Processes and nature and use of processes and mechanisms

Mechanisms to coordinate decision-making, obtain

diverse viewpoints of stakeholders, and
resolve differences, both political and
administrative

Organizational Culture perspectives of stakeholders, positions and
& Participant Attitudes interests

SOURCE:  Adapted from Mitchell, 1987.

In this particular research, context, legitimization, processes
and mechanisms, and organizational culture and participant
attitudes, as expressed in the perspectives of the stakeholders,
were recognized as being of greater importance to the case study.

[t became clearly evident in the literature search carried out for
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the thesis proposal that structural deficiencies were not at issue
in this case. Functions, on the other hand, were clearly recognized
as bLeing important in relatior to the roles carried out within
processes and mechanisms, and therefore were included as such in the
design, From a prescriptive standpoint, other factors from previous
research influenced this choice, as follows.

In discussing institutional barriers to integration, Nelson
(1990) peoints out that in the past, a favoured view among many past
decision-makers has been synoptic or technical, so that when
institutions are identified as barriers to integration, they are
structurally changed or removed, much like infrastructure such as
roads or transmission lines (a reorganization-of-structure
approach). In suggesting a more suitable way of achieving the type
of integration needed for sustainable development, Nelson (1990)
argues for a pluralistic perspective for institutions. Institutions
are seen as social in character, evolving in response tec societal
demands as buffers, facilitators or links among groups which often
have different perceptions, attitudes, values, goals and interests.
Instead of replacing structure and changing function, Nelson (1990:
15) emphasizes the need to "build upon existing institutions,
working acruss agencies and using ideas or concepts that are
unifying and support broad communication and co-operation such as
watershed ... or human ecology." The desired stress here is on
accessibility, interaction and adaptation, rather than restructuring

the machinery and its related functions. Accordingly, the focus of
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this dissertation is on processes and mechanisms, and on the
functions that are carried out within them to foster interaction.

In discussing the institutional response to cooperation and
conflict resolution problems in water resource management, Dorcey
(1987: 19-20) indicates that structural approaches created for
impact assessment ... have often frustrated them, and planning
processes have resulted in inadequate interaction to reach
consensus." Instead of restructuring approaches, Dixon (1987: 9)
emphasizes, in examining resolution of multiple use conflict, that
" research on the mechanisms and criteria is essential." As
well, with the current high level of environmental awareness and its
complexities, the different - and often opposing - perceptions of
the pubiic, professionals and politicians on resource use are
bringing resource management decision-making to a halt. Different
perceptions of resource values and the adequacy of resource
management decision-making make trade-offs and compromises
increasingly more difficult (Glass & Muth, 1987: 101).

Perspective was, therefore, considered to be an essential
component for study, as a preliminary examination of the AL-PAC case
demonstrated that differing perspectives gave rise to an evolving
decision-making process. Context, legitimization, mechanisms and
perspectives were, therefore, accepted as the most important

components for examining interactions in the AL-PAC case study.
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3.2.2 Description of Evaluation Framework Components

3.2.2.1 Context

ft is important to recognize the broader context as it may
hinder or trigger integration. For descriptive purposes,
consideration is given to the state of the natural environment in
order to identify and assess problems/issues as a stimulus for
action. Ideologies need identification, as goals, objectives and
strategies are often associated with them. Economic conditions or
factors should be recognized, as well as their relationship to
government willingness or resistance to act. As Mitchell (1987: 11)
points out with respect to legal, administrative and financial
arrangements: “"They provide both opportunities and constraints. To
understand the success or failure of integrative efforts, the
analyst should have a solid wunderstanding of [them] ..... "
Prescriptive guidelines for context are covered by subsequent

subsections.

3.2.2.2 Legitimization

To identify and understand possible boundary effects, Mitchell
(1987: 11} suggests that research is necessary:

a) to identify the objectives of various pertinent
agencies,

b) the responsibility, power or authority o7 these
agencies, and

¢) the rules for intervention and arbitration by higher
level authorities when conflicts arise which cannot
be resolved by the participants directly involved.
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Understanding agency objectives and their powers should help to
identify common and divergent interests. Both organizational goals
that are shared and those in conflict must be known. Authorities
and rights to resolve impasses should be clarified, as well as any
related mechanisms and rules or procedures for this purpose,

From a prescriptive standpoint, Mitchelil (1987) argues for a
mechanism incorporated into governmental structure to facilitate
resolution of legitimate differences of opinion. Attempts at
resolving impasses by groups of equal participants with primary
interests is cited by Paterson (1986: 101) as a “coordination trap"
which shouid be avoided in favour of a single statutory focus of
responsibility - i.e., a central authority.

In the research activity, objectives, powers and conflicts can
be identified by examining related statutes and legislation.
However, it 1is the extent and level of political commitment that
determines the degree of integration that is possible (Mitchell,
1987: 13).

Administrative and bureaucratic policies of particular
departments form another mechanism for legitimization. These should
be examined, keeping in mind the fact that while public servants
have limited responsibilities <o foster integration, the nature of
vertical and horizontal fragmentation provides little incentive to
do so. Agency self-interest tends to weaken attempts towards

official and directed attempts at coordination between agencies.
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3.2.2.3 Processes and mechanisms

Identification and assessment of processes and mechanisms
should address at least these basic questions:

a) Which processes at the political and administrative
levels are used to ensure that various values and
interests are identified and assessed?

b) What mix of interdepartmental committees, task
forces, review procedures and lead agencies is used?

c) What informal mechanisms are wused to foster co-
ordination?

d) How are regional »nlanning [or other planning
systems], cost benefit analysis, environmental impact
assessment and public participation used to bring
together various concerns?

(Mitchell & Pigram, 1989: 200)

As well, all formal and informal mechanisms and processes for
ensuring that community and individual viewpoint. are fed into
planning and management activities must he identified and examined.
Consideration must also be given towards determining their adequacy

in terms of opportunity for expression and effectiveness.

3.2.2.4 Organizational culture and participant attitudes

{perspectives)

The major importance of the people involved in the decision-
making process has already been noted (Dorcey, 1986). Kellow {1985:
121} adds support to this: "What is unwritten - the degree of
cooperation and good-will - is more important than what is written
down." Mitchell (1987: 21) notes that "... people who are inclined
to co-operate and are enthusiastic often can make a poor system work
well, Conversely, a well-designed system may falter if the

participants are determined not to work together.”



As well as organizational culture due to parochialism in
structure, reaction from individual perspectives can create ma jor
obstacles to integration. In this respect, O'Riordan (1976: 65)
points out that "... resource decision making is not so much about
organization, statutory guidelines, and co-ordinating arrangements,
as it 1is about the outcome of the skill, determination, vision, or
indifference, antagonism and bloody-mindedness of particular
individuals in important positions with influential connections,"”

In win-lose situations, the individual threatened by a
potential loss may resort to activities which are seen to reduce
risk, but often result in hindering integration (Mitchell, 1987:
22).  The characteristics of an organizational culture and its
participants’ attitudes are, therefore, important for identifying
barriers to integration. Professional bias and personal amhition
can also add to this problem (Lang, 1986: 40-43).

From both descriptive and prescriptive viewpoints, analysis
could attempt to separate interests from positions, as suggested by
Fisher and Ury (1981), who have noted that while different
participants often have similar interests, their public positions
may differ.

In sum, four components or features of a framework for
analyzing institutional arrangements for both descriptive and
prescriptive purposes have been identified and described (Figure
3.1). After recognizing the context within which resource decisions
are made, three leverage points provide focus for problem

identification and potential opportunities for prescriptive
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sugqgestinns  for integration - legitimization, processes and
mechanisms, and organizational culture and participant attitudes
(perspectives). The following criteria were selected as

requirements for integration in each of the above components.

3.2.3 Evaluation Framework Criteria

3.2.3.1 Selection of criteria

The criteria selected were used within the evaluation framework
to qualitatively measure the degree of integration within the
institutional arrangements in play during the AL-PAC case {Figure
3.1). Each institutional arrangement component - i.e., legislation/
policies, processes and mechanisms, perspectives - was evaluated
througih the application of these criteria. Thus, the extent to
which integration had been provided for as a requirement for
decision-making was assessed. The use of the criteria in this
fashion provided the researcher with a uniform set of requirements
for the analysis and, as such, contributed to the further
development of institutional research methodologies for resource
management.

Criteria selection was based on a review of antecedent
literature and research. For this reason, these criteria, which
represent a consolidation of the viewpoints of 'many', were adopted
for use in this dissertation. In doing so, their utility and

effectiveness within a case study approach were validity tested. An



evaluation of the use of the criteria is found in Section 11.3.2,
following later, The other obvious reason for accepting the
criteria was to build on the past research of others, with the hope
of extending the volume of knowledge on this particular aspect of
institutional arrangements research. Validity testing of the

elements within the analytical model has added to this knowledge.

3.2.3.2 Description of selected criteria

The works of Mitchell (1985) and Lang (1986) provide _the
foundation for the criteria described below. Mitchell emphasizes
the need for explicit criteria (1989: 245), and indicates that the
following four criteria are essential (1986: 13-17):

l. multiple-purposs, multiple-means and multiple-
participant strategies (MPMMMPS),

2. blending of resource sectors,

use of resource management as a mechanism for social
and economic change, and

4. a striving for accommodation and compromise (conflict
resolution).

3.2.3.2.1 Multiple-purpose, multiple-means, multiple-participant
strategies (MPMMMPS)

In his alternative strategies for resource management, White
(1969: 11-14) indicates that for the most part, approaches used in
resource management have fallen into five strategy types, as shown
in Figure 3.4. He implies that one objective in resource management
is to develop strategies in which multiple purposes are blended with
multiple means and multiple participants ('strategy combination 2-4-

5-6'). For that to occur, the diverse values and inputs of various
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Alternative Strategies for Resource Management

SOURCE: White, 1969, as shown in Mitchell, 1986: 15.
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agencies and private interests must be identified, shared and

coordinated (Mitchell, 1986: 15-16).

3.2.3.2.2 Bliending various resource sectors (sector blending)

In order for integration to occur, foresters and loggers
(forestry sector), mining engineers {mining sector), water experts,
fishermen and fisheries experts (fisheries sector) - to name a few
examples - must go beyond their individual sectoral perspectives
when viewing problems within a given geographical arvea. It is
further believed that if sharing, cooperation and coordination of
the multitude of interests necessary for integration does not occur,
then only separate sectoral interests will be served, and
"legitimate societal values and interests may get overlooked or
ignored" (Mitchell, 1986: 16). Thus, no common area goals would be
established. Blending different resource sector interests, then, is

a necessary component for integrated resource management.

3.2.3.2.3 Resource management as a mechanism for social and economic
change (socio-economic tool)

Resource management can be viewed as a means for improving the
quality of 1ife, while maintaining the integrity of the environment.
When seen as merely a means in itself, with objectives that are
measured solely in terms of production - e.g., millions of board-
feet from forests - then the broader and fundamental societal and
environmental goals are not being addressed explicitly and,

therefore, have less chance of being attained. Resource management
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w5 a4 tunl for sacial and economic change s essential if real

intengration of perspectives is to occur,

3.2.3.2.4 Achie.ing accommodation and compromise (conflict
resolution)
As Ahmad and Miller (1982: 13) have indicated:

From tne beginning, integrated planning has to be an open
process to ensure that the full range of public and
individual 1interests and subsequent changes in their
nature and relative priority are properly considered. It
can adopt sets of objectives which need not be mutually
exclusive and can be pursued at the same time in the same
area by different groups of society.

Thus, if this is to be done in an integrative fashion, then
conflicts and disagreements are bound to take place among the
various interests. “Conflict over water allocation, particularly in
federal water development planning, has become more common, more
intense, and more intractable over the last decade” {(Lord et al.,
1979: 1).

The process therefore must include mechanisms or

arrangements which provide for conflict resolution,

Unfortunately, in the past the planning process has not

provided this satisfactorily. In the planning process

which actually occurs, however, conflict is seen as an

obstruction to progress. By the time it occurs little can

be done to enlarge objectives, and the range of

alternatives among which a conflict resolving solution

might be found has been sharply restricted.

(Lord et al., 1979: 6)

The planning process, therefore, must not only include a means
for confiict resolution, it must also provide for it at an early
stage so that the issues associated with the problem are dealt with

before alternate solutians are formulated.
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The earlier issues are identified in the planning process

the hetter. A structured, front-end process of issue

identification not only helps te avoid trouble later on

but also helps to focus and guide the planning process

especially with respect to data collection, goal

formulation and pubiic consultation,

(Armour, 1986: 53)

Integrated resource management, therefore, must have as a component
the mechanisms or arrangements which provide the opportunity for
compromise in conflict resolution. This s'ould take place early in
the process so that diverse perspectives can be taken into account
in defining the problem, long before solutions are being addressed.

Several equally important additional criteria related to
planning processes within resource management are indicated by Lang
(1986) as being essential in resource management in order to achieve
integration. Lang's work (1986) focuses attention on strategic
planning, interactive planning and the need for the inclusion of

multiple perspectives in decision-making.

3.2.3.2.5 Strategic in planning

Lang (1986) argues that planning in order to achieve
integration must be strategic in nature. Unlike previous planning,
strategic planning is seen as more dynamic. "A strategy indicates
not only what we want and the means for achieving ic but also 'how'
we intend to proceed step-by-step to get there, and what we will do
if things change" (Leng, 1986: 32). Strategic planning is described
as action-oriented, as it considers the opracticality of
implementation from the earliest stages of the process. It is

focused, and focused early, on prioritizing which issues need
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psamination early in the process and to what extent. Flexibility is
essential, necessitating an interactive process which can adapt to
changing priorities, Strategic planning includes caepacity-building
through providing the opportunity to share viewpoints and to develop
a sense of collective ownership of the process. 'Strategic
planning', therefore, requires essential features detailing ‘'how!

integrated planning is carried out.

3.2.3.2.6 Interactive in planning

while the fourth criterion, “Conflict Resolution" (Section
3.2.3.2.4), reguires a mechanism or arrangement in the planning
process to provide the opportunity for interaction among
perspectives, the requirements for ‘how' interaction should take
place are described by Lang (1986: 35-40): "An integrated approach
te resource planning must provide for interaction with the
stakeholders in the search for relevant information, shared values,
consensus and, ultimately, proposes action that is both feasible and
acceptable.”

Relevant information is, therefore, available to interested
groups, rather than just being kept by planners., Action is shared
between agencies and stakeholders, and not carried out by one
agency's wunilateral action. Canflict in perspectives s
acknowledged as a legitimate part of the process and interaction is
maximized towards resolution. Behavioural change among participants
is recognized as positive in working towards achieving commitment

and ownership of plan intentions and implementation. In short, "an
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interactive style assumes that open, participatory processes lead to
better decisions ... Thus success is measured by the extent to which
balance can be achieved among contending interests and agreement can
be reached on action to be taken" (Lang, 1986: 39). This notion of
interactive planning 1is considered as an essential feature for

successful integrated resource management.

3.2.3.2.7 Adopting multiple perspectives

The seventh criterion identified as c¢ritical to integrated
planning and management focuses explicitly on how perspectives can
differ and how they should be recognized by those responsible fer
ensuring that integration does occur. In resource management, one
perspective has tended to dominate - i.e., technical rationality,
which has produced many benefits in scientific applications (Lang,
1986: 40). However, this is also characterized by: problems which
are technically solvable; problems which can be broken down through
reductionism into understandable parts, then reassembled to form a
comprehensible whole; and a reliance on data and models, a linear
view of time, objectivity, quantification of information to depict
reality, a single best solution and a disregard for the individual.
While this paradigm has brought many benefits to society, we have,
as Schon (1983: 39} puts it, "... increasingly become aware of the
importance to actual practice of phenomena - complexity,
uncertainty, instability, uniqueness and value-conflict - which did

not fit the model of technical rationmality." In other words, there
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is no all-encompassing right perspective, with its accompanying
methodology.

Lang (1986: 41-43) identifies three other main perspectives, in
addition to the technical, which are essential to integrated
resource planning:

1. Organizational perspective - characterized by narrow
objectives and short time horizons, with primary
concerns for stability and survival.

2. Political perspective - a view which emphasizes the
wielding of power and the allocation of resources
through bargaining and negotiation. The public
interest is not seen as abstract or as defined in a
plan, but is envisaged as an ever-changing mix of
issues and priorities that 1s worked out in the
political arena.

3. Personal perspective - intuition, personality traits,
values and interpersonal capabilities are important
in presenting 2 unique experiential point of view.

While these three perspectives offer up potential conflict,
they must also be accounted for in integration. “The concept of
multiple perspectives implies that all are relevant but that no one
perspective alone can be adequate and none has fundamental priority
over the others. Each makes its own special contribution to the

mix" (Lang, 1986: 42).



3.3

3.3.1

EVALUATION FRAMEWORK, DATA SOURCES AND RESEARCH

METHODOLOGIES

The Evaluation Framework

The four framework components that describe the institutional

foundations and the

framework (Figure 3.5).

seven criteria

that determine

institutional

integration were assembled to form the general case study evaluation

The paragraphs following describe how the

evaluation framework was used in each of the three phases of the

research design (Figure 3.1).
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3.3.2 Relationship to Data Sources

In Phase I of the research, weaknesses in institutionat
arrangements in place prior to and during consideration of the
AL-PAC project were identifed and described by applying the
evaluation framework to three data sources {correspondence/news-
clippings, interview results, official documentation). The use of
three sources of data, rather than a single data source, was
considered desirable for two reasons, as “... the social researcher
who limits himself to a single method, survey or other, severely
limits his ... ultimate ability to understand the world around him"
(Babbie, 1973: 31). As well, each data source was specifically
selected because of its capacity to identify and help in the
assessment of weaknesses in institutional arrangements - i,e.,
system breakdown.

First, each source was viewed as a building-block to provide a
more solid foundation for analysis; when assembled together, the
cross-fertilization substantially increased the depth of insight
gained. Thus, each evaluation framework component could be examined
in terms of the different sources (Figure 3.6). In this fashion,
the three _~urces helped to provide the ‘'whole picture' of
institutional arrangements failure, after the evaluation framework
was applied to each and the results combined (e.g., dates of events/
decisions or expressed views missing in one source could be

supplemented by the others).
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Data Sources for Evaluation Framework Components

Second, the use of three sources helped to verify and validate
the research findings. For example, if the same institutional
weakness was identified in more than one source, then its relative
importance could be more readily determined. In addition, an
assurance of reliability was obtained through using the three
sources. Each source was purposely selected to represent a
different set of biases (government positions, media perceptions,
stakeholder perceptions). When considered in juxtaposition, views
of weaknesses common to all sources could be identified. Thus, the
reported view expressed in the media, the position taken in official
correspondence, and the perspectives concerning institutional
arrangements weaknesses expressed in interviews could be compared,

summarized, then synthesized in order to provide a complete analysis



of where and how current institutional arrangements broke down, and

to prescribe suggested improvements for integrated water management.,

3.3.3 Application of the Evaluation Framework

The evaluation framework served as a guide or template to
ensure that a rigorous analysis of the three data sources was
carried out. In the first instance, content analysis (Phase 1) of
the correspondence between the stakeholders in the AL-PAC case
provided a general account of the evolution of events; the major
themes, actors and interests; and the perspectives of stakeholders
on the legitimization and process/mechanism components of the
gvaluation framework. Content analysis of articles from selected
newspapers was used to confirm findings in the first review, to fill
identified information gaps, and to identify official positions
taken by actors or organizations as reported in the media. The
evaluation framework was used as the guide for identifying and
organizing the data obtained from both the correspondence and the
newsclipping searches,

With regard to the interviews, the evaluation framework was
used for two purposes. Firstly, it served as a guide for designing
the interview gquestions. Details on interview methodology can be
found in Section 3.3.4.2; the structuring of questions in relation
to the evaluation framework is detailed in Appendices 2 and 3.
Secondly, it served as a template for organizing and normalizing the

collected information so that it could be summarized later on in
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Phase Il (Figure 3.1) within the same structure used for the results

of the other data reviews.

For the search and analysis of the official documentation (the
thir{ source) related to the AL-PAC project, the evaluation
framework initially provided a focus for the collection of documents
pertinent to the components of the framework (legislation and
policies, utilized or operative). With the documentation in hand,
the evaluation framewark was applied directly to it in order to
identify apparent weaknesses in relation to the subject component
and the criteria, and to describe them systematically so that the
results could be normalized. The evaluation framework, therefore,
provided a rigorous procedural basis for data collection and
analysis, thus providing an opportunity for replication of research
results.

Through the use of the evaluation fremework in Phase [[]
(Figure 3.1), the results obtained from analysis of the three main
data sourc2s (Phase [) were normalized to produce a consolidated
view of weaknesses in institutional arrangements for resource
management. These weaknesses, and a review of current literature on
resource management models (journals, studies, etc.), provided the
basis for suggesting leverage point considerations for fostering
integration in institutional arrangements for resource management.

Based on the preceding resource management considerations,
Phase III (Figure 3.1) of the research design provides for the final

objective of the research: considerations for institutional
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arrangements which could encouraje integration in water management

within the federal role.

3.3.4 The Research Methodologies

The following paragraphs provide details on how each of the

three methods were used to acquire the needed research data.

3.3.4.1 Correspondence/newsclipping review

3.3.4.1.]1 Correspondence review

Access permission was obtained from senior agency management in
order to examine and analyze by content those FEARO correspondence
files related to the AL-PAC proposal. Such files are maintained by
government agencies as 'hard-copy' records of communications between
the respective agency and external parties concerning mandate-
related topics. The protocols inherent in the content analysis
process were followed.

Approximately 1,400 pieces of correspondence and related
material were read and reviewed to identify main issue themes, the
main actors and their perspectives, and the chronology of events
surrounding the case study (Section 5.1}. From this preliminary
review, 134 documents were selected as being the most representative
of the main issue themes that were present, the actors and their
interests. Selected correspondence s.iiply represented the issue(s)

prevalent in a4 theme which was prevalent over a number of days or



weeks. A1l of the themes related to institutional weaknesses were
represented by selected documents, thus removing any opportunity for
bias in selection,

Selection was also based on the need to eliminate duplication,
but, at the same time, to ensure that as a complete picture as
possible was provided for later analysis. Source material was then
extracted from the documents, using the framework described in Table
3.3. The framework served to direct and focus this procedure so as
to ensure a degree of precision that would allow replication of the
results.

The nature, date and origin of each document was recorded,
followed by a statement indicating its general intent. The general
attitude towards the project was identified, as was its apparent
spatial focus, ranging from local to national. Perceived
inadequacies in the main components of the institutional
arrangements were recorded and classified by perspective (Section
5.2 and Table 5.3). Comments were made, primarily to summarize the
salient points related to weaknesses that had been raised. The

extracted material was a reflection of the highlights contained in

the files reviewed.
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3.3.4.1.2 Newsclipping review

The purpose of this review was to provide a srcond, independent
research insight into the events, issues, main actors and perceived
institutional weaknesses of the AL-PAC case. As such, this review
helped to build a greater knowledge base for the case study.

Source material and data were obtained through several
procedures. By using identified key words {e.g., ‘AL-PAC mill'},
specific titles of articles were identified through inter-library

searches in selected newspapers (Calgary Herald, Calgary Sun,

Edmonton Journal, Edmonton_Sun, Globe and Mail, Financial Post).

Desired articles were then identified from the titles and
microfiches containing the articles were obtained through inter-
library loans. The microfiches were then reviewed to select and
obtain hard coupies of articles relevant to the components of the
case study evaluation framework.

A second search was undertaken in order to reduce the
possibility that some articles may not have been picked up by the
first search. Contact was made with the news-clipping service of
the (federal) Department of the Environment, and permission was
given by the Communications Directorate to review newsclipping files
in Ottawa that related to the AL-PAC case. Relevant articles were
copied and included with those obtained from the inter-library
search. Of the approximately 235 articles obtained from both
searches, read and reviewed, a total of 103 newsclippings and news
releases were set aside for the content analysis. Similar to the

correspondence review, the selected documents were representative of
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all issue themes related to institutional arrangements breckdown,
thus eliminating the possibility of bias. A systematic content
analysis of the news-clippings and news releases was then
undertanan, using the framework illustrated in Table 3.4.

Material obtained from both the correspondence and newsclipping
reviews was then consolidated to provide a single account of the
relative order of events, as well as the major actors, perspectives
and issue themes related to weaknesses in institutional arrange-

ments.

3.3.4.2 Interviews with stakeholders

3.3.4.2.1 Survey research and sample selection

For the purposes of researching the fourth component of the
evaluation framework, 'Perspective' (Figure 3.5), survey research
was used to obtain the opinions of actual stakeholders involved in
the AL-PAC proposal's review {Moses & Kalton, 1971: 549; Babbie,
1973: 384). As discussed in Section 3.2.2.4, the attitudes or
perspectives of key actors within a decision-making process are of
great importance to its success or failure (Mitchell, 1987: 21).
Survey research was considered apprcpriate for this purpose, as “...
surveys are frequently conducted for the purpose of making
descriptive assertions about some populations" (Babbie, 1973: 57).

In this case, the population to be sampled was identified
through the previously described correspondence/newsclipping review.
Three main stakeholder groups were evident, representing government,

scientific and public interests (Table 3.5).

75



w

~
sisoxu ‘sa vonsod = Sjuowiso) “q ‘[enprupur ‘[eucissajosd ‘Euvogezivefio ‘reiaves ‘eagiod (seuctiaies asgsadsiad e
T T T T T T T T + ¥ H
H H ¥ ] ] ] ] ] ] ] v 1
H H H ] ] ] ] ] x ] '
H H H v 1 1 ] ] ] H H
H H H ] ] [ ] 1 [4 ¢t H
H H 1 + ] ] 1 1 ] ' :
H \ H ] ' 1 1 1 H H
4 H H ' 1 1 ' 1 ’ 1
i i 1] [ H i ' 1 [ [
H H T ] 1 1 ] . ] ]
H H H 1 [ ] 1 1 H
H H H 1 1 1 1 3 H
H 1 1 ' [ [ [ ' H
H H ' ' ' [ [ ! H
[ H H T ' [ ' 1 1]
H H ¥ H * t 1 4 1 H
! H H ! H H H . H '
H H M ] 1 3 1 M H '
H H H . ] [ 1 3 H
H H T 1 ] [ ] ' H
1 ' [ [ H 1 : H H
H H H ' ' 1 v 1 .
H H H v ] ] ] r 14
L] ] 1 1 1 r T L] 1]
] ] t i 1 1 L ¢ H
] ] ) $ t ] ] t H
1 ] I i * 4 4 H H
H H H t ? t 1 1 t ' H
L] 1] 1 1 1 L] L) 1 L] 3 1
1 1 1 ' [ [ 1 ' 1 1 H
' H 1 H 1 1 H [ !
: ' : N : H i : i
' ' ' ] ' ' 1 H
H H ] t ] 1 % ] t ' H H
' ! S : ' i ] :
H 1 ] ' ) ] [ 13 ' 1 4
H « ] ] 1 ] 1 ¥ ] H H
! : N i ! : :
] L] L] L} 1) ] L] 1 [ 1) )
H ' ] ] [ [ ] ] ¥ r 1 H
; “ N : “ . “
L] 1 ] 1l 1 £ L] L] ] 1 ¥
H ‘ ] [ ’ [ [ 1 1 H
1 Ll 1 L] L] [} 1 L] + 13 L]
H H H ] ' ] ] ] : ¥ H
H 3 » ' ¥ ' 1 ) 1 ] '
' ' ) ] ' 1 1 ) ) ' '
H 1 1 1 i 1 1 ) ' . '
i ' ] 1 [ 1 [ [ ' ' '
H H i ] i 1 ] ] ' ' '
L] ¥ L] L} 1] (] L} 1 1 L] 1) L}
] ] [ ] ] ] ] 1 ] 1 H H
' 1] 1 ' 1 1 1 [ 1 ' ' '
H 1 t ' i ) i ] ' [ 1 '
1] 1 ] L] r ) 1 L] 1 T t ]
L] 1 ¥ (] 1 13 I 1 L] 1 1 ]
1 1 1 L] 1 1 1 ] [ [} [] 1]
1 L] L] ] * 1] t [ ] ) L] (] 1
1 L] 1 ) 1 ] T [ ] 1 1
* 1 1 1 1 ) 1 [ 1 1 ]
H ' H [ i ' [ ' ' \ ]
H ] 1 ] ] ] [ 4 H ' H
13 ' ' \ ' 1 ' ' ' '
11 1 E ] 1 [ 3 4 1 - H
1] 1 ] [ 1 1 1 i r : H
[ t 1 1 1 t 1 ' H ]
L] L] 1 L} ] ] L ] L} 1 []
(] 1 ] 1 ) 1 ] 1 1 L] L]
] [] ) ) 1 [) [] [ ] [
1 [ [l ] ] [} 1 I 1 .
1 v ) i ' 1 ' 1 H ' [
H ] H s 3 1 r R H H
H [ 1 [ 1 ] H 1 [ H ' H H
' ) ) ) ¥ ' 1 ' ' [ '
' [ ¥ N ] ] ' ] ] ] ’
H ¥ ] 1 1 1 ¥ ] ' 1 '
] ] [ ' ] [ [ EH t H
H [ 1 ] ] 1 [ . ]
1 ! 1 1 ] ] 1 s ¥ ' b H
1] H 1 1 1 [ ' H ' ! H
: H ' i H 1 H H ' H H
: H H H i : : H
1 1 )
! ! “ ' " 1 ] ' u H [ ] H
[l Il [ — H
QRURLWO) u%onm.ﬁ&. BPO | SopaY: | Sesseoold | vogenwniba | nz g .:.E 50 .Uu_o._n_ 1O 595500 | WSWE5 | ol SPON | euhog | oqQuing |
i JoadhL ! sy | pursuerpon | “ g Hsyaueg poaord} adwexy | i : :
ﬂgéﬁgiguﬂs un.auuhi m.do..:ﬂumnm. " uﬁxﬁﬂbﬁom m m m
p
- 1 1 1 [] ] '

uwo manay buiddiasmopN

't siqel



Table 3.5
Stakeholder Group Sample

STAKEHOLDER GROUP NO. IN SAMPLE
GOVERNMENT:
Federal Government:
Environment )
Fisheries & Oceans 3
FEARD 1
Alberta Government:
Environment 3
Forestry, Lands & Wildlife Z
Government of the Northwest Territories 2
SCIENTIFIC:
Non-Proponent 4
Proponent 1
PUBLIC:
Non-Governmental Organizations 4
Local Residents 2
Native Peoples 1

Selection of respondents for each of the subgroups was based on
the following requirements:
they had to be lead spokespersons of a major stakeholder
group (e.g., government department, industry, NGOs,
organization, scientific community);
they had to be primarily accessible for interviews in
either Ottawa (federal government) or Edmonton (provincial

government and most NGOs involved), or in the local area
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of the AL-PAC proposal ({local government, HNGOs and
individuals); and
they had to be willing and available to participate in the
interview.
The survey method was therefore used as a research instrument
for providing for: a) specific data and information needs, and b) a
means of testing interpretations of results obtained from the
analysis of other data sources (correspondence, newsclippings,
official documentation). When questionnaire results are given in
the text of Chapter 8, they are referenced as 'personal

communications'.

3.3.4.2.2 Selection and development of the interview/questionnaire
approach

A major consideration related to the characteristic respondent
population had to be taken into account. Several respondents were
politicians and senior government officials with heavy schedules to
maintain and with ‘'buffers' to public inquiry. Given my own
considerable personal experience as a senior manager in the
government bureaucracy, it was considered likely that this type of
respondent would either not respond directly to a questionnaire sent
by mail, or would ask a subordinate to fill it in and mail it back.
In the latter case, one could not be certain exactly whose
perspective was being presented. In the former, this view on the
high rates of non-response by mail 1is supported by several

authoritative works {Oppenheim, 1966: 34; Babbie, 1973: 171).
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The telephone irterview was also consivdered and rejected as the
survey technique. Dialogue development was considered essential to
foster an interviewer-respondent vrapport that would not only
jidentify weaknesses in institutional arrangements, but also make the
respondent comfortable enough to suggest how weaknesses could be
overcome.

Given the highly political profile of the case study, as well
as the need for dialogue development and a high response rate,
direct interpersonal communication was selected as the means for
implementing the survey questionnaire. In addiiion, the personal
interview was chosen because it offers the social scientist the
highest degree of control over the data collection process (Walizer
& Wiener, 1978: 289). Reduction uf any potential biases which could
be introduced by the interviewer was dealt with through the
structuring of the questionnaire itself.

A1l of the questions used to conduct the interview were
purposefully selected to provide a response related to the
requirements ot the criteria within the evaluation framework
(Appendices 2 & 3). Each question was therefore intended to prompt
a response which would either rank or elaborate on a perceived
weakness in the institutional arrangements of the AL-PAC case.
Questions used for the interviews are found in Appendix I[.
Relationships of the questions to elements of the evaluation
framewor k are given in Appendices 2 and 3.

The ordering of questions was considered important, as an early

question could affect responses to later questions (Babbie, 1973:
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147-180). As well, considera“ion had to pe given to the degree of
structuring given to the questions. The first part of the interview
included structured questions (Walizer & Wiener, 1G678: 287). These
questions required specific responses tnat cculd verify the results
obtained from the two other analyses (correspondence/newsclippings,
of ficial documentation). By arranging the questions and through the
use of a ranking technique, responses were obtained which indicated
the strength of the subject's opinion or perspective. As well, the
structured schedule was used to minimize as much as possible the
effect of stray comments by the interviewer and to reduce the
possibility of interviewer bias.

The latter part of the interview (Appendix 1), while structurnd
in that the same questions were asked of each individual, was
unstructured in terms of the open-ended response required. This
provided an opportunity to probe for clarification and
amplification, and to obtain any other major points that the
respondent felt were of importance, relative to the areas of
questioning already covered in the first part of the interview,

This combination design (structured/unstructured) for the
interview allowed the interviewer to funnel the respondents’
answers, starting from the very general questions and leading to the
very specific questions, then to open up the interview to obtain in-
depth information and perspectives on factors which were not
apparent from the previous two reviews (Walizer & Wiener: 1978,
289). "In many cases this [open-ended questioning] allows the

investigator to get a better picture of the respondents' actual
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beliefs ..d attitudes. It also has a somewhat relaxing effect on
the respondents by allowing them to put answers in their own words

..... " .. inson, 1976: 135-36).

3.3.4.3 (fficial documentation review

As indicated in Figure 3.1, official documentation, including
legislation, policy statements, terms of reference and reporis, was
used as the third source of data {in addition to correspondence/
newsclippings and interview results). The evaluation framework
criteria {Figure 3.5) were applied to the documentation related to
each of the evaluation framework components. Thus, the adequacy of
legitimization instruments was assessed by applying the criteria to
those legisiation and policies having a bearing on the AL-PAC case.
Similarly, the criteria were applied to the terms of reference,
reports and official process-related documents which were operative
during the AL-PAC proposal's review. In each case, weaknesses were
identified and described in relation to each component and criterion
for future verification with the resulits derived from the other data

sgurces.

3.3.5 Summary

This chapter has provided an overview of the general direction
taken in this research and has outlined in detail each element of
the research design. The appropriateness of EIA as both stimulus

and entry point for analyzing institutional arrangements associated
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with other stages in the resource management process has been
illustrated (Figure 3.2). The reason for chgosing the EIA
experience of the AL-PAC case has also been documented.

The latter part of this chapter has described how and why the
evaluation framework was designed, as well as how it was applied to
the correspondence/newsclippings, how it was used to guide interview
questions and to record the results, and how it served as a template
taor assessing the adequacy of the official documentation, thus
representing the context, process/mechanism and legitimization
components of those institutional arrangements having a bearing on

the AL-PAC project.
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CHAPTER 4

INSTITUTIONAL ARRANGEMENTS CONTEXT: THE GENERAL OVERVIEW

[Slustainable development is a process of change in
which the exploitation of resources, the direction of
investment, the orientation of technological development
and institutional change are all in harmony and enhance
both current and future potential to meet human needs and
aspirations.

(WCED, 1987: 46)

4.0 INTRCDUCTION

This chapter describes the general context for resource
management decision-making and the nature, extent and weaknesses of
integrated resource planning in the study area prior to the AL-PAC
mill proposal (Figure 1.1}. Conditions in the broader study area
are described as well as the integrated approach of the Alberta
Government towards providing a context for project-related resource
development decision-making. The status of integrated resource
planning at the time that the AL-PAC pulp mill proposal was

considered is described. Weaknesses in the latter approach and its
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application in the study area are identified through the use of the

case study evaluation framework,

4.1 GENERAL AND PREPLANMING CONTEXT

4.1.1 General Contextual Factors

4.1.1.1 Jurisdiction

Within the Peace-Athabasca-Mackenzie Basin (PAMB), jurisdiction
for resource management is held by three provincial governments
(Saskatchewan, Alberta, British Columbia}, two territories (the
Yukon and the Northwest Territories), and the federal government
(Figure 4.2). Local governments are also found throughout the
basin. Given the division of legisiative jurisdiction over natural
resources (Burton, 1972: 108), it is clear that "... one of the
special features of the Mackenzie Basin is the compliexity and
difficulty created by the number of governments which could be
involved in management decisions within that basin and the area
affected by it, including the Beaufort Sea and the Arctic"
(Thompson, 1984: 20).

Within Alberta's borders, the provincial government exercises a
number of powers in relation to resource development. It has
jurisdiction over public lands and forests, minerals, oil and
natural gas, and recreation resources (except national parks).

Federal powers are limited to inter-provincial transport, Indian
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lands, and national! parks. Areas of shared jurisdiction include

agriculture, fisheries and water resources. The basic distribution

of powers is summarized in Table 4.]1. Responsibility for natural

resource management is therefore fragmented, not only between
governments, but also between sectoral agencies at each level of
government. Thus, there exists a greater likelihood of independent
decisijon-making within sectoral organizations, as well as more
potential for separation between those developing natuval resources

and those responsible for protecting them (WCED, 1987: 310).

Table 4.1

The Division of Legislative Jurisdiction over Natural Resources

LICHLA L fyrihIC oK
TVl OF LLtOURCE Batis FUR JURDICTION

TIDIRAL  PRUMINCIaL

Agriculiure X X Drisish Mook Amenice

Act, VBT, 5. 90120

Fisheries x X Beirish Nasth Amecice
Acr, IR6S 5 810120
Rulings of the Privy
Cauncil, 1198, 191),

1920,
Water Resources X X Connds Warer de2,
1710
Interprovineial Hrarish North tmence
Teanipon X Acr, 10675, 91 {10, 1))
and 3, 92 (10}
Indisn Alffairs X Brivish Nerih Americe
Act, 1887, 5. 91 {24},
National Pyts X Nationol Parks Aei,
19)0s. 3 {12
Offshots Scabed Ruling of the Suprems
Rusgurces X Cuunt of Canada, 1987,
Public Lands and Hrangh Nerth America
Foresta X Act, 1861, 5, 92 [3)
Minerals, O, Hetsish Nevth America
Natural Gas X Act, 1867, 5, 109,
Recreation, eacl, fritish North Amurica
National Parks X Aer, 1367, 0. 97 (16).
{mpon and Ex British North Americe
Nl‘:uul lmp;:‘ of x .«'t. 1847, 1 %1 (1)

SOURCE: Burton, 1972: 108.



3.1.1.2  fronomic conditions anc resource development

The early period of Alberta's economic development was largely
centred on the production of timber and agriculture, with evident
concerns for wildlife (Table 4.2). Initially, resource management
consisted mainly of auministration of the rescurces needed to meet
the needs of & grcwing population (Alberta Energy and Natura)

Resources, 1983).

Table 4.2

Historical Background

Period fharacteristics

1909

1930 . transition from federal to oprovincial
administration of natural resources
. main sectors: timber, wildlife, agriculture

1930

1950 . transition from administration to management of
resources with increased demands of war
introduction of resource management zoning for
settlement, agriculture, forestry

. establishment of joint federal-provincial
conservation board

1950 - 1970 . increased demands and pressures for natural gas,
coal, recreation and wilderness; with them, the
need for resource legislation, regulation of
development, inventories, research programs and
a2 more coordinated system of management

1970

1980 . need for better communication and coordination
among resource development agencies, the public
and the private sector, resulting in advances in
integrated philosophy of decision-making,
heavily based on policy and planning

1980s . provincial emphasis on forestry development as a
means to diversify the economy

SOURCE:  Adapted from:
1) Alberta Energy & Natural Resources, 1983:
2) Calgary Herald, 1988 (December 14, A8);: and
3) Crerar, 1983.
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Increased demands on natural resources due to wWorld War I, and
the transfer of responsibility at that time from the tederal to the
provincial government, gave rise to a shift from administration to
management of resources and the zoning of public land into areas for
settlement, agricultural expansion, and forest management. As well,
in 1948, a Joint federal-provincial agency, the Eastern Rockies
Joint Conservation Board, was established and a multiple-use
approach to public land management was pioneered.

Rapid economic growth in the 1950s and 1960s placed increasing
pressure for development of petroleum, natural gas, coal and
recreational uses, accelerating the need for a more coordinated
approach to managing development. This was followed in the 1970s by
a major thrust towards integration with the adoption of the Policy
for Resource Management of the Eastern Slopes in 1977. This policy,
which later became the basic philosophy behind the system for
integrated planning for all public lands and resources in Alberta,
evolved out of the need for better inter-agency communications and
coordination. A heavy reliance on only a few of the primary
rescurce sectors as the mainstays for sustaining the provincial
economy, particularly petroleum and natural gas, along with the
depletion of supply and the fluctuating world prices for these
resources, led to the political recognition that the provincial
economy must be more diversified in orc¢er to survive:

Certainly the provincial government agrees, with the

concurrence of the majority of Albertans, that the most

important task facing the province is the development of a

self~sustaining economic base that will provide wealth and

employment when petroleum and natural gases are consumed
. there is no disagreement that Alberta's current [1983]
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prosperity is built on a dwindling non-renewable resource
[In its approach for tackling the problem], Alberta

has chosen as its preferred pattern for growth to

diversify and decentralize.

(Crerar, 1983: 270)

With regard to the forestry rcie in diversifying tne economy,
several developments in the mid-1980s took place which were geared
to hoosting forestry, and particularly pulp mill operations
utilizing hardwoods, as a means toward this enc¢. The first of these
was the Forest Industry Development Division of Alberta Forestry,
Lands and Wildlife, This provincial government agency was
established to interest forest companies in this resource (Edwards,
1990: 10). This institutional change corresponded with the
development of technology which could utilize the province's vast
areas of aspen trees to the north, Subsequentiy, a number of
companies expressed interest in producing a variety of forest
products, the most significant of which were a number of new pulp
mills and expansions of those already in place (Figure 4.1). The
AL-PAC proposal was the largest of these.

The present premier, Don Getty, 1in commenting on the
announcement of AL-PAC's $1.3-million pulp mill set for Athabasca,
praised the province's efforts to diversify the economy through the
forestry sector. Premier Getty noted that the assistance provided
by the province was "... an investment not an expenditure,
indicating that $200 million was invested in Alberta's forest
industry [between 1968 and 1987] and $2.9 billion in the last 18

months ... and that is a great diversification because this is a

renewable resource" (Calgary Herald, December 14, i1988: A8).
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Figure 4.1

Pulp Mills in the Study Area

SOURCE:  Jaakko Poyry Consultants, 1990a: 3.
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Thus, it 1s apparent that the use of the forestry sector as a
key area for diversification of the economy has been, and is, a
definite part of the province's political ideology with respect to
resource management. Potential water resource issues appear to be

minor considerations that would not stand in the way of

diversification efforts.

4.1,1.3 Natural conditions and resource development

The geographical focus (Figure 1.1) lies within the PAMB, a
huge region of some 1.79 million square kilometres, with seven major
rivers, three major lakes and three major deltas; the general
direction of flow is northward (Figure 4.2). The rivers are
generally wunpolluted, with Jlocal exceptions as a result of
agricultural activities in the Peace River Valley and pollution
related to the oil sands developments in the Athabasca Valley
(Crabb, 1988: 15). James and foerstal (1983: 161) point out,
however, that most of the waters have "... a limited buffering and
accumulative capacity against pollution." Crabb (1988: 15) aptly
summarizes the current conditions and concerns for the natural
setting: "In this still largely undisturbed river system, there are
many sensitive areas in biological ... terms, which could be easily
destroyed by gquantitative and qualitative changes to the nature of

the waterways. It is a highly integrated biophysical system."
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Pesource development potential in the PAMB appears to be
considarable. Development opportunities include extensive potential
hydroelectric power sites, mine sites, and coal, oil and gas
reserves {Sadler, 1983: 4), In addition, there are also major
forestry resources. In Alberta, the provincial government has
jeased 183,000 square kilometers - more than a quarter of the
province - to a number of giant pulp firms for clear-cut forest
projects (Figure 4.4), mainly on the Athabasca and Peace Rivers.

Canadian Geographic (1990: 63) describes this as "... one of

the biggest resource giveaways in modern Canadian history." The
same article suggested that the proposed AL-PAC mill would be the
largest single process kraft mill in the world. The mill would
extract its fibre supplies from 70,000 square kilometers of the
leased boreal forest.

In consideration of the scale of potential development and the
fact that the 300,000 residents of the entire basin, particularly
the native peoples, are dependent on its water for their livelihood,
it is apparent that the basin's natural environment, its biophysical
needs and its fragility could easily be at stake., James and
Foerstal (1983) raise the point that the key question is: How can
the existing and potential uses of the waters of this large basin be
managed equitably, so that any environmental values that may be
recognized in each jurisdiction wiil not be jeopardized?

interests other than resource developers, such as the Alberta
Wilderness Association and other similar groups, are working to

defeat the pulp mill projects. From their perspective, the

92



government has made "deals" to the tune of a billion dollars in loan
gquarantees and subsidies to the faorest companies without even
consulting the public (Kennedy: 1990: 63). The situation in
northern Alberta appears to be characterized by decisions having to
be made at the operational project level which will alter or negate
any regional resource planning context or framework that is or
should be in place prior to project consideration at this scale.
The following section examines the nature and extent of this

resource planning context.

4.1.2 The Preplanning Context: Integrated Resource Management

in Alberta

4,1.2.1 Evolution of the approach

Integrated resource management in Alberta has evolved and is
“not the result of any grand plan" (Cooke et al., 1986: 169). The
management approach now in place had its beginning in the
development of the ‘'eastern slopes region', adjacent to the Rocky
Mountains and to Banff/Jasper National Parks (Figure 4.3). This
area, rich in resources, came under heavy demands for timber, coal,
transportation access, recreation and tourism. Recognition of the
need for a special resource management regime resulted in the

development of the Eastern Slopes Policy in 1977 (Alberta Energy &

Natural Resources, 1977).
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By this time, two priorities for management, in addition to a
cooperative approach and government commitment, had already been
endorsed: definition of watersheds, and the concept of multiple-use
management.

In a few years, the 1977 policy quickly came under heavy
pressure for change due to changing conditions in the economy,
evolving needs of people in the province and changes in resource
development technology. Consequently, the content and application
of the policy was revised in 1984 to test the province's entire
concept of integrated resource management for application to all
public lands in the province. This revised approach is described in

the following paragraphs.

4.1.2.1.1 The approach
The legislative basis for integrated resource management in

Alberta is provided by section 10 of the Public Lands Act (R.S.A.

1980, c. P-30). This enabling legislature gives the Ministry of
Forestry, Lands and Wildlife the power to administer public lands
and the authority to "... classify public land and declare the use
for which he considers different classes to be adaptable" (Moen,
1990: 94). However, there are no regulations under this Act to
specify the purpose, direction or process to be followed.

Within the administrative policy developed for Alberta's
(Alberta Energy & Natural Resources, 1985) '[ntegrated Resource
Management', the government espouses three principles: integration,

resource management and decision-making.



Integration

[ntegration, by bringing together people with different
resource interests, encourages everyone involved to reach
the best decisions. Teamwork permits government resource
managers, with help from all interests, to efficiently
manage public lands and resources. For the team to
function, everyone must be willing to consider all
resource concerns, not just their own. They must also
make trade-offs. Time, effort and a positive attitude
bring about effective decisions. Through public
involvement in planning, people outside the team but
interested in resource use are encouraged to assist.

Resource Management

Resource management is the efficient use and
administration of resources. Today's resource management
style focuses on increasing the benefits from resource use
and on finding solutions to problems. It gives direction
and control to resource development.

Management - planning, organizing, direction and
controlling resources - is part of Integrated Resource
Management. Planning is emphasized to identify

opportunities for using resources and to deal with issues,
Planners collect information about resources and their
uses. At times, they develop several options and present
the best.

Decision-Making

The Government of Alberta works with Albertans to achieve
the best possible use of resources. A1l legitimate
development proposals will be considered and integrated
into the planning process.

Resource management decision-making occurs at three
levels:

broad level: general objectives outlined; policies
for land allocation formulated

middle level: land ailocation and resource use in
more detail

detailed level: implementation - all management
directives provided by any of the decision-making
levels carried out efficiently and practically

Keeping in touch with all interests ensures a broad,
co-operative outlook. Comments and assistance are always
welcome. As new information comes to light, planners can
consider and incorporate opportunities for the future.
Environmental, economic and social factors are all
important in making decisions about public land and
resources.
(Alberta Energy & Natural Resources, 1983: 4-5)
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The Alberta integrated resource management approach has been
gquided by these principlies until at least the time of research. The
focus has been largely on the preparation of plans, with a
concentrated effort on the eastern slopes region and several
relatively small sub-regions in the northern part of the province
(Figure 4.3). It is apparent as well that there was no existing

regulation under the enabling statute {Public Lands Act, R.S.A.

1980, c¢. P-30) that required completion of integrated re.ource
management plans prior to the occurrence of regional, large-scale,
natural resource development (such as in the vast area set aside for
forestry production to feed the AL-PAC and other mills). It is
understood from staff at Alberta Forestry, Lands and Wildlife (1991)
that IRM policy is presently under review, The following section
examines the extent to which integrated resource management plans

were completed in northern Alberta.

4.1.2.2 The contextual status of integrated resource management

in the case study area

The study area is approximately divided into two formal
‘Regional Planning Areas" for natural resource planning purposes:
the Peace River, and the North-East Region (Figure 4.4). Their
common boundary passes through the forest area earmarked for the
proposed AL-PAC mill. These regional units provide the geographical
basis for the preparaticn of regional and sub-regional natural
resource plans (Figure 4.3), outlining selected policies for

resource management and areas designated for specific uses.
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Regional plans have not been completed for either of these
large areas of the province. It is anticipated that the North-East
plan could be approved by late 1992, and the Peace River plan a year
later in late 1993 or early 1994 (Alberta Forescry, Lands and
Wildlife, 1991).

Completion of several sub-regional plans has taken place, but
they have been limited in size and bear little or no relationship to
the AL-PAC pulp mill proposal (Figure 4.4). In the North-East
Region, two plans have been completed to the east and west of the
general mill proposal area, but apart from the Fort MacMurray-
Athabasca 0i1 Sands development area further downstream, nothing is
being actively considered within the Integrated Resource Planning
process. The remaining five sub-regions within the study area have
been identified for planning in the future, with the exception of
Wood Buffalo National Park.

In the Peace River region, with nineteen sub-regional planning
areas, three small areas have completed resource plans, leaving
sixteen designated for planning in the future. While a number of
local area plans (five out of seven) have been completed, their
physical areas are relatively smail in relation to the vastness of
the region and the size of the areas earmarked for forest/mill
usage.

In summary, regional planning in the study area had not reached
completion and is not foreseen for some time. Completed sub-
regional plans encompass a very small portion of the study area.

With the exception of these and a number of completed local plans,
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shich essectially focus on the relatively smail areal context and
issury, the bulk oi the study area is siated for future planning
(Figure 4.3). Fardoe (1984: 11) states that "... integrated
resource plans are currently islands of integration in a sea of
resource management activity,"

Thus, it 1is apparent that Alberta's 'Integrated Resource
Management' has not been used to provide a regional resource
planning context within which individual project decisions could
have taken place (e.g., consideration of various land-use options
and their potential impacts in terms of social, economic and
environmental advantages or disadvantages). It is also apparent
that because extensive planning had not been undertaken, people
living in the general area slated for forest production did not have
the opportunity to examine alternatives through Alberta's
‘Integrated Resource Management' process. Therefore, they did not
have an opportunity for contributing to the decision-making process
which led to acceptance of the AL-PAC mill's agreement-in-principle

prior to the mill proposal's review (Section 5.1).
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CHAPTER 5

INSTITUTIONAL ARRANGEMENTS CONTEXT: THE AL-PAC MILL PROPOSAL

Land-use planning defines overall policy through a series
of statements about the broad use of land or the goals to
be achieved by the use of the land. Environmental impact
assessments define the potential impact of a particular
development on the enviranmant in which the development is

located. They should be a detailed technical check of a
policy.

It follows therefore that planning must occur first,
Planning requires a detailed assessment of the land base
for which the planning occurs. Inventories of all of the
ecological components should, of necessity, take place
before planning can occur.

(Moen, 1990: 100)

5.0 INTRODUCTION

The previous chapter provided a general overview of the
institutional arrangements context which existed prior to
consideration of the AL-PAC mill proposal. Several key weaknesses
in the institutional fabric were exposed, which indicated that an
adequate context for judging development proposals had not been
provided. The following discussion builds from this base by
identifying and describing the main institutional issues and
concerns that had a bearing on the AL-PAC mill's environmental
impact assessment. They are described in the appropriate temporal
context. Perceived weaknesses are summarized at the end of this

chapter, using the components of the evaluation framework.
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Based on analysis of correspondence and rewsclipping data, the
discussion alse provides the reader with a description of the
events, actors and perspectives existing during the mill's review,
illustrating to varying degrees the cause-and-effect relationships
which developed during the evolution of the decision-making process.
This information provides a knowledge base or context for later

discussion when the remaining components of the evaluation framework

are examined individually in the following chapter.

5.1 THE _TEMPORAL PESEARCH CONTEXT

The time taken for consideration of the AL-PAC proposal for
this research extended over a two-year period from the day when
signing of the Agreement-in-Principle was announced in December 1988

(Calgary Herald, December 13, 1988), to the time when the project

was publicly given the go-ahead by Premier Getty in December 1990

(Financial Post, December 21, 1990). For the sake of a better

understanding of the evolution of the decision-making process, the
'‘review period' is divided intoc five major phases (Table 5.1).
While the descriptions provided in each of these phases represent
what really happened in the AL-PAC case by exnosing weaknesses in
the institutional arrangements, section 10.0 in Chapter 10 outlines,
for the sake of comparison, what should have happened if adequate
institutional arrangements had been in place to support integrated

decision-making.
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Table 5.1

Major Phases in AL-PAC Proposal Review Period

Approx.,

Phase Time Period Duration

1. The Proposal - Ini:iial December 1988 7 months
Considerations and Qutcry to July 1989

2. The AL-PAC Review Board July 1989 8 months
- Listening to Public to March 1990
Interests

3. The AL-PAC Review Board March 1990 4 months
Report and Aftermath to July 1990
- Weighing the Review
Board's Recommendations

4, The Scientific Review Panel July 1990 3 months
- Acceptance of New to October 1990
Technology

5. Final Positions October 1990 2 months
and Decisions to December 1990

5.1.1 The Proposal - Initial Considerations and Qutcry

In response to the province's efforts to diversify the
provincial economy by developing interest from the private sector in
its northern forest areas (Section 4.1.1.2), a number of proposals
were received for new mill construction and expansions to existing
mills (Figure 4.1). These proposals offered to produce a range of
forest products, including high-quality pulp using a bleached kraft
pulp process. The largest of these was the AL-PAC proposal for a
mill to be located near the Town of Athabasca in Alberta (Edwards,
1990: 12). An Agreement-in-Principle was reached between the

company, Alberta-Pacific Forest Industries Incorporated (AL-PAC) and
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the Province of Alberta. It was publicly announced in December of
1988. A major daily newspaper in the province reported the
announcement that "... [money given to this project is] an
investment and that is a great diversification because this is a

renewable resource" (Calgary Herald, December 14, 1988).

Following the announcement, immediate <concerns about this
project were expressed to the then federal Minister of the
Environment, Hon. Lucien Bouchard, by non-governmental organizations
such as the Friends of the Athabasca Environmental Association
(Fuller, February 12, 1989 - Personal Communication) and by various
individuals (Gismondi, February 16, 1989 - Personal Communication;
Vermeulen, February 15, 1989 - Personal Communication). The list of
concerns included the possibie loss of fish, wildlife and migratory
birds, as well as wildlife habitat because of potential hazardous
emissions from the mill during the course of its operation.

This reaction included the view that the environmental review
process put in place by the province and carried out by the company
did not provide mechanisms for citizens to present their concerns
equitably and fairly, and that the geographical area covered by the
assessment was too project- and/or site-specific. Federal
intervention using the federal Environmental Assessment and Review

Process (EARP, 1984) was requested by those expressing concerns in

order to carry out an independent basin-wide study. Justification’

given for federal intervention under EARP (1984: s. 6) was that the
proposal could affect federal interests such as federal lands,

native peoples and Wood Buffalo National Park, and that it involved
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inter-boundary rivers since emissions could travel northward into
the Northwest Territories (Figure 4.2).

In April 1989, a federal court decision by Mr. Justice J.
Cullen (1989) in the Rafferty-Alameda Dam case raised the profile of
the applicability of the federal EARP in the minds of the public
through its interpretation that the process requirements were law
and thus obligatory, as opposed to just being voluntary 'quidelines’
in situations where federal interests could be impacted on by
provincial resource development projects. This action may have
produced an inducement at this time for the Alberta Government to
consider the necessity and possibility of the cooperative
federal/provincial EIA which was later put in place (Meredith, 1991:
228).

Meanwhile, Environment Canada was still indicating that there
was no basis for the application of the federal process and that the
province was responsible for any independent review board which
would undertake a public assessment (Jz2an, May 15, 1989 - Personal
Communication). As well, the federal response noted that trans-
boundary water resources were handled by the Mackenzie River Basin
Committee (Canada, British Columbia, Alberta, Saskatchewan, 1977),
and that the review of projects was handled by the Agreement

Concerning Environmental Impact Assessment of Projects in Alberta

with Implications for Canada and Alberta (Canada/Alberta, 1986).

Concern over inadequate time to prepare for meetings appeared
as a growing issue during the early part of June (Fuller, June 16,

1989 - Personal Communication; Richardson, June 19, 1989 - Personal
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Communication; Holt, June 15, 1989 - Personal Communication), with
the added concern that meetings were not being held on downstream
areas from the mill proposal (Fuller, June 16, 1989 - Personal
Communication). As well, complaints were made over: the quality of
analysis in documentation provided to the public; the lack of
complete information; and the absence of social assessment,
including such aspects as drinking water, other health impacts and
potential social costs (Richardson, June 19, 1989 - Personal
Communication}.

Interaction at meetings was also deemed to be unsatisfactory in
that the company (AL-PAC) was seen by some of the public
participants as using much of the time to promote the project,
rather than discuss it, and had little or no present expertise to
answer technical questions. As well, the proponent and the province
became viewed as partners working to move the project through too
hastily (Holt, June 15, 1989 - Personal Communication). Also at
this time, the federal Minister continued to request intervention
through the use of EARP, as the province was being seen by some as
attempting to rush the proposal through hastily, using a flawed
review process (Shultz, June 19, 1989 - Personal Communication).

Growing concern over the perceived inadequacy of the review
process was also expressed by native peoples (Boucher, June 20, 1989
- Personal Communication), citing in particular the fact that AL-PAC
was not made "accountable" in terms of providing for openness,
fairness and equity. A lack of no adequate baseline information to

assess existing conditions and to predict possible future impacts
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relative to the components of the forest ecosystem was also seen as
a matter for concern by native peoples.

Appeals for federal intervention and/or participation continued
to grow, with requests coming from beyond the province. One Ottawa-
based opinion expressed concerns over the possible impacts of all
mill developments on the total basin (Fulton, June 15, 1989 -
Personal Communication). One from Yellowknife also expressed "fear
over public health and safety" because of possible impacts on fish
and drinking water downstream.

A federal review was also requested by Ethel Blondin (MP,
Western Arctic). She cited the proposal as a "potential threat to
one of Canada's largest and cleanest river systems and massive
tracts of northern forests", and that federal intervention s
justified on the basis of trans-boundary implications and possible
affects on Wood Butfalo National Park (Blondin, June 30, 1990 -
Personal Communication),

Towards the end of the month, in the Edmonton Journal (June 30,

1989), the Alberta Minister of the Environment, Hon. Ralph Klein,
publicly indicated his concern over jurisdiction between Alberta and
the federal government for reviewing the proposal. He pointed out
that “"we've really got to get this thing sorted out" and that the
province must continue to exercise primary control over

environmental decisions (Edmonton Journal, June 30, 1989). In the

same article, it was stated that any delays with the project were
"not on {Alberta's] part", and Premier Getty was quoted as saying:

“(Alberta] has always, through their standards, their controls, and
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their legislation far exceeded the standards of the federal

government” (Edmonton Journal, June 30, 1989).

Towards the end of June, it also became evident that an
assessment of the impact of the harvesting of timber required to
feed the AL-PAC mill, was not likely to be included in the AL-PAC
proposal review. Instead, the Minister of Forestry, Lands and
Wildlife was indicating to the public that the planning process
associated with forest management practices was "far better [than an
EIA]" (Fjordbotten, June 30, 1989 - Personal Communication).

Concern was also expressed over the cumulative impact of all of
the pulp mill proposals being considered in the region - e.g., how
their combined emissions would impact on the PAMB. It was suggested
that a stop-order for the AL-PAC mill be put in place until an
independent EIA was done for all proposals (Barr, June 30, 1989-
Personal Communication).

In July 1989, the office of the federal Minister of ths
Environment publicly acknowledged possible impacts of the mill on
federal interests, and indicated "misgivings about the potential
effects of forestry operations in Alberta", expressing a willingness
"to initiate discussions with the Hon. Ralph Klein, Alberta's
Minister of the Environment, in the hope that some appropriate form
of cooperative assessment can be developed" (Jean, July 10, 1989 -
Personal Communication).

A wider concern was expressed by non-governmental groups such
as Canadians for Responsible Northern Development to halt all mill

proposals so that other data could be developed and considered in
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order to examine potential impacts over a larger geographical area
(Paschen, July 12, 1989 - Personal Communicaticn). Others, such as
the Canadian Manufacturing Association (CMA), appealed by letter to
the federal Minister, Hon. Don Mazankowski, for cooperation with the
provinces on EIA.  The CMA said that they were "... confused and
frustrated by the apparent lack of cooperation between federal and
provincial counterparts",6 and expressed concern for possible losses
through impacts on the economy, if the process is not made more

expeditious (Sarri, July 12, 1989 - Personal Communication).

5.1.2 The AL-PAC Review Board - _istening to Public Interests

In mid-July, the Hon. Ralph Klein forwarded to the Hon. Lucien
Bouchard the draft Terms of Reference for a cooperative review board
to review the AL-PAC proposal (Klein, July 13, 1989 - Personal
Communication). The terms specified included: federal review of
possible impacts on federal interests, and the exclusion of any
possible review of forestry harvesting impacts on the proposed
AL-PAC pulp mill Forest area. Bouchard agreed to the cooperative
assessment and Klein signed Ministerial Order No. 08/89 (Alberta

Environment, 1989) under Alberta's Department of the Environment Act

(R.S.A. 1980, c. D-19, s, 6.1), providing the provincial authority
for the establishment of the AL-PAC Environmental Impact Assessment

Review Board.
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The AL-PAC Environmental Impact Assessmen: Review Board” was
announced hy Alberta Environment on July 18, 1989 by the Hon. Ralph
Klein:

{ am both delighted and relieved that two months of often

difficult negotiations have been concluded in such a way

as to allow federal involvement in this process while at

the same time protecting Alberta's constitutional

jurisdiction over our natural resources. As well, it was

indicated that if [the AL-PAC Review Board] was a success,

then it will serve as a model for all future EIAs.

(Alberta Environment, 1989: Press Release, July 18)

The press release was followed by indications of support for
the federal goverrment's involvement in the review from NGOs such as
the Alberta Fish and Game Association, as well as individuals
(Fullerton, July 19, 1989 - Personal Communication; Carlielli, July
19, 1989 - Personal Communication). Opposing views on federal
involvement were offered to the Hon. Lucien Bouchard by such groups
as the Downtown Business Association of Edmonton, which expressed
"the desire that bureaucratic delays and federal-provincial
jurisdictional disputes not Jjeopardize [the AL-PAC proposal's]
developments unnecessarily” ({Nimmon, July 25, 1989 - Personal
Communication).  Others, such as the Peace River Stock Growers'
Association in the agricultural sector, acknowledged legitimization
of the AL-PAC Review Board and asked for clarification of the
Board's role and the opportunities for participation, as well as
indicating that their main concern was "the cumulative impact of the

mills" (Cameron, August 3, 1989 - Personal Communication). Dennis

Patterson, the Government House Leader of the Government of the

* Hereinafter referred to as "the AL-PAC Review Board".
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Northwest Territories (GNWT), in a letter to the Hon. Ralph Klein,
expressed the same concern about the need for a study of cumulative
impacts downstream (Patterson, August 4, 1989 - Personal
Communication). Patterson also requested that the GNWT have a ful)
functioning member on the AL-PAC Review Board. Klein's reply to
Patterson indicated that the GNWT was responsible to the federal
government (Klein, August 9, 1989 - Personal Communication),

In mid-August, the federal government was approached for
intervenor funding for the participation of native peoples in the
review process, according to a letter from Tony Punko to the then
federal Minister of the Environment, Hon. Lucien Bouchard (Punko,
August 15, 1989 - Personal Communication). Concerns expressed by
Punko on behalf of the Athabasca Tribal Association were based on
the belief that the environmental implication of the logging for the
proposed AL-PAC mill will affect at least six reserves, including
the Association's own reserve. Funds for hiring expertise to weigh
technical information and for travel to meetings were cited as being
needed, and the point was made that the native peoples’ interests
are a federal responsibility.

Also in mid-August, the Alberta opposition critic on the
Environment publicly indicated that Klein should order new E[As for
all northern Alberta pulp mills, as the AL-PAC process was being

seen as a model which should be adopted for the others as well

(Edmonton Journal, August 11, 1989). Within a few days, the Friends

of the North, with a petition signed by 12,000 Alberta residents,
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communicated their criticism of the AL-PAC Review Board's Terms of
feference, indicating that the Board should:
include forestry harvesting for the mill (impacts);
include baseline studies of environmental conditions;
provide intervenor funding; determine the carrying
capacity of the water system; assess the cumulative
effects of all miils; deal with aboriginal claims; extend

the time frame for the public consultations; identify

resource monitoring needs; and deal with all impacts

within the basin, not just in the immediate area of the
project site,
(Lawrence, August 15, 1989 - Personal Communication)

Approximately one week later, the GNWT announced its
participation in and support for the AL-PAC Review Board, stating
that territorial interests related to water quality and cumulative
impacts would be protected by the territorial Board wmember
(Government of the Northwest Territories, 1989: Press Release,
August 23).

Shortly thereafter, private sector interests representing the
Alberta Construction Association indicated to Bouchard their view
that federal involvement in assessing the project was infringing on
Alberta's exclusive right to manage its own resources. It was also
implied that the federal EARP was being applied inconsistently
across the country (Jones, August 25, 1989 - Personal
Communication).

During September 1989, considerable concern was expressed by
NGOs and individuals over the AL-PAC Review Board's lack of scope
and expertise, as well as the absence of baseline studies, the
exclusion of assessments of forestry practices, and the credibility

of the whole process, given the fact that (in the view of the

Friends of the Peace) the mill's plant was already on order
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(Sheehan, September 4, 1980 - Personal Communication; Ridgewar
September 21, 1989 - Personal Communication).

An independent federal EIA was requested on the grounds that
the project had inter-jurisdictional implications, and given Lhe
large geographical area, as well as native peoples, that could be
affected (Copps, September 25, 1989 - Personal Communication).
Federal involvement was also requested to assess all mills within
the watershed (Roschaub, September 28, 1989 - Personal
Communication) and to protect the quantity and quality of the water,
including consideration of forest harvesting (Burke, September 29,
1989 - Personal Communication).

Further perceived inadequacies in the AL-PAC Review Board's
process were voiced by the Dené Nation, fearing possible damage due
to downstream effects. Five public meetings were requested by the
Dené in the NWT to give more opportunity for people downstream to
provide input into the process (Erasmus & Bchnet, September 19,
1989 - Personal Communication),.

At the same time, the public's attention was brought to focus
on the need, as perceived by the media, for strict effluent controls
for all mills, as it was reported that unsatisfactory emissions
could result in reduced oxygen levels which would, in turn, be
detrimental to the fish popuiation. Responding to this, a
government representative from Alberta Environment was quoted as
indicating that all mills should be able to conform to accepted

guidelines (Calgary Herald, September 16, 1989).




Pesponding to the Athabasca Tribal Association's prior request
fr. intervenor funding, Environment Canada indicated that neither
the A.-PAC Review Board nor Environment Canada (FEARQ) provides
funds for interventions by native peoples, suggesting that the
Assoctation pursue their request with I[ndian and Northern Affairs
Canada (Bouchard, September 21, 1989 - Personal Communication). It
was obviously not made totally clear at that time how native peoples
within the watershed would be provided with funds for participating
in the review process.

With the growing concern over impacts downstream from the mill
and over a larger part of the watershed in relation to other mill
proposals, it was becoming apparent that the geographical area
(hereinafter referred to as 'the review area'), initially considered
to be adequate for the review (north and northwestward within the
watershed), was much smaller than was considered to be adequate by
the residents of this larger area. WNative organizations such as the
Métis Association expressed concern that "... people who may be
impacted by the proposal are not receiving an opportunity to present
their concerns in a location close to where [they] live" (Bohnet,
October 10, 1989 - Personal Communication), and that "the potential
geographical scope of impacts has been prejudged without proper
evidence." The scope of the AL-PAC Review Board's authority to look
at cumulative impacts on a regional basis was questioned in the same
instance.

To the south of the proposed A1-PAC mill, perceptions of the

adequacy of the review area also came under public scrutiny.
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Requests for public hearings in all of Alberta, particulariy in
Edmonton and Calgary, were called for (Paschen, October 5, 1989 -
Personal Communication; Meller, October 11, 1989 - Personal
Communication; Aitken, October 16, 1989 - Personal Communication),
based on the perception that the large amounts of provincial tax
revenue being put into the project to assist in making it attractive
to industry were of a magnitude that significantly affected all
taxpayers and that, as a consequence, these taxpayers should have a
say as to whether it was a good idea or not.

Towe~<s the end of October 1989, evidence of further or
required adjustments to the review process appeared in print. |t
was reported that Alberta Environment was asking AL-PAC to pay at
least some of the "$750,000 cost" for the hearings on the project's

EIA (Calgary Herald, October 26, 1989). As well, the views of

Alberta Forestry, Lands and Wildlife on environmentalist
perspectives were noted in the media. “[Environmentalists] get up
on television and radio and they aren't telling the truth ... if
they are going to be credible, they have to show some responsibility

and some honesty in their approach as well" (Calgary Herald, October

26, 1989).

The federal review hearings commenced on October 30, 1989. On
the second day of hearings, Dr. Robert Lane presented a joint
submission of the federal departments of Environment Canada and
Fisheries and QOceans Canada, indicating that the AL-PAC proposal was
"currently unacceptable" (Edwards, 1990: 21}, and that none of the

mills should be approved without demonstrating their cumulative



impact on the environment (Calgary Herald, November 5, 1989).

Considerable support for this position was voiced by NGOs, native
groups and concerned citizens (Dickson, November 3, 1989 - Personal
Communication; Pharis, November 1, 1989 - Personal Communication;
Schmittroth, MNovember 2, 1989 - Personal Communication; Erasmus &
Krutko, November 3, 1989 - Personal Communication). The need for
scientific information to assess possible rumulative impacts for the
watershed appeared as the central theme, with support being voiced
for the federal role as the proponent of this position, as well as
assurance that if the results of such an assessment indicated that
impacts were considered unacceptable by the AL-PAC Review Board,
there would still be a 'no-go' alternative available (i.e., the mill
would not proceed).

In apparent response to requests for spatial expansion of the
review, Environmenc Canada described the ‘review area' as including
that which would hold out *the possibility of both direct and
indirect impacts. Public hcarings were then scheduied in Edmonton
(Jean, November 10, 1989 - Personal Communication), As well, i~
response to requests for the inclusion of forest harvesting impacts
in the ‘'review', Environment Canada indicated that "environmental

assessment of forestry harvesting, under the Constitution Acts,

1867-1982, designated this resource as being of provincial
jurisdiction" and that public input was provided for in the Alberta
forest management process. Assurances werd also given to the public
- for example, to such groups as the Wood Buffalo Harvesters'

Alliance - that officials from Environment Canada were currently
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involved in the protection of nort'.ern waters and the aevelopment of
water management programs for this purpose (Jean, November 14,
1989 - Personal Communication).

At the local level, in the vicinity of the proposed mill site,
people in the Town of Prosperity appeared to be of two polarized
viewpoints. One perspective held that the area would “die" without
the mill, while another was concerned that the community would
"suffer irreparable harm" (Calgary Herald, November 12, 1983). From
the provincial level, in response to mounting and widespread concern
for the mill's impact, the Alberta Environment Minister indicated to

the public, in a letter to the editor of the Edmonton__Journal

(November 12, 1989), that Alberta standards "make [Alberta] mills
tops in controlling waste [compared to other provinces and
countries]." Days later, a representative of the federal Department
of Indian and Northern Affairs is quoted as saying: "There is not
enough known about the environmental effects of toxic effluent from

AL-PAC" (Calgary Herald, November 17, 1989). In the same article, a

representative of the GNWT s quoted as indicating that ‘'no
emissions' needs to be a reguirement for judging the mill proposal.
Responding further to written requests to the Department that
forest harvesting impacts be reviewed by the AL-PAC Review Board,
Alberta Environment indicated that the environmental impact on the
forest management area of the mill was not included in the Board's
review with the exception of forest harvesting impacts on native
reserve lands which are a federal responsibility (Klein, November

20, 1989 - Personal Communication). At the same time, Alberta
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Forests, Lands and Wildiife, in responding to requests to assess the
impacts of timber cutting related to the proposed mill, provided the
public with explanations of how provincial forestry practices (and
assessments) worked outside of the EIA review being carried out
(F jordbotten, November 24, 1989 - Personal Communication).

In late Ncvember 1989, the scope of the AL-PAC Review Board
became further clarified. It was noted by Environment Canada that
the geographical area for assessing cumulative impacts of the mill
was not limited to Alberta (it could include the NWT) and that
implications for human health could be considered (Bouchard,
November 28, 19089a - Personal Communication}. As well, earlier
questions regarding arrangements for intervenor funding were
answered (Bouchard, November 28, 1989b - Personal Communication).
The responsibility for funding interventions by NWT residents and
certain native groups had been assumed by the federal government.

In early December 1989, the review process came under increased
criticism. While the Environmental Council of Alberta supported the
importance of the public hearings (Calgary Herald, ODecember 8,
1989), AL-PAC was accused of using "bullying tactics" to intimidate
the GNWT and its scientific experts by suggesting that AL-PAC would
sue for hundreds of miliions of dollars if the project was rejected

(Calgary Herald, December 10, 1989).

Several days before the close of the public hearings (on
December 15, 1989), the media praised both the Alberta Environment

Minister and the EIA review process. The Edmonton Journal (December

12, 1989) indicated that the EIA process had been a step forward as
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far as the assessment of projects was concerned. The same article
suggested that, as a result of this process, there would likely be a
request for a moratorium of two to three years to allow for the
study of river conditions and their capacity to assimilate mill

emissions (Edmonton Jourpal, December 12, 1989),

Following closely on the heels of the completed public
hearings, and before the AL-PAC Review Board's recommendations were
officially presented to the public, there was an atmosphere of
uncertainty generated by the press; a diversity of perspectives
appeared in an apparent attempting to second-guess the fate of the
proposal. On December 15, during the last day of the public
hearings, statements given by Alberta Environment implied that the
mill could be delayed "until next fall" because information on the
downstream effects on fish (particularly related to organochlorines)

were not adequately provided by AL-PAC (Calgary Herald, December 15,

1989). In the same article, a spokesman for Alberta Forestry, Lands
and Wildlife, in commenting on this issue, staied: "If that's what
they made, I'll have something to say tomorrow", while an AL-PAC
spokesparson was also quoted as saying: "It has to be a political
move [and] ... I am just amazed at how uncoordinated the federal and

provincial and ourselves really are" (Calgary Herald, December 15,

1989).

In earily January 1990, Alberta Forestry, tands and Wildlife
continued to explain their forestry management approach to concerned
citizens (Fjordbotten, January 2, 1990 - Personal Communication;

Fjordbotten, January 11, 1990 - Personal Communication). The
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correspondence indicated that government standards, methods and
technology would ensure protection for the environment, wildlife,
etc. In public meetings held by Alberta Forestry, Lands and
Wildlife, separate from the AL-PAC Review Board's activities, it
became apparent to the public that an opportunity for public input
on forest harvesting into the AL-PAC review process would not likely
be possible before the AL-PAC Review Board concluded its review

(Calqary Herald, January 13, 1990).

In response to correspondence expressing concerns by individual
Albertans over possible impacts of the mill on health, Health and

welfare Canada indicated that, under the (Canadian Envircnmental

Protection Act (R.S.C. 1988, c. 16 4th Supp.), the federal govern-

ment had "broad powers for dealing with a wide range of pollution
issues" (Beatty, January 16, 1990 - Personal Communication}. Days

later, the same department was quoted by the Edmonton Journal

(January 19, 1990) as indicating, in its submission to the AL-PAC
Review Board, that "the overall impression is that the health
effects were dealt with [by AL-PAC] in a very cursory manner and
that little information was provided on which to base a substantial
assessment."”

Concerns over the lack of scientific information for assessing
environmental impacts continued to be expressed, as quoted in the
Edmonton Journal (January 16, 1990), by both Environment Canada, and
Fisheries and Oceans Canada: "There continues to be insufficient
information available to assess fully the environmental impacts

resulting rrom the proposed AL-PAC mill." As well, Alberta
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Environment went on record publicly as apparently supporting the

need for more studies to assess impacts (Edmonton Sun, Edmonton

Journal, Calgary Herald, January 17, 1990). [n its response, quoted
in the latter articles, AL-PAC demonstrated its frustration with the
apparent lack of any explicit federal criteria or standards related
to pulp mill operation. "The federal government have yet to
establish any [pollution] rules. They just say words, they don't

talk numbers" (Edmonton Sun, Edmonton Jourpal, (Calgary Herald,

January 17, 1990).

Acknowledgement of the perceived need to improve on Alberta's
EIA process also appeared in the latter part of January 1990.
Environment Canada indicated that the “existing EIA review process
will be strengthened as a result of this initiative [i.e., the AL-
PAC review] and public hearings will be a normal component for all
major projects proposed in the future® (Klein, January 23, 1990 -
Personal Communication). As well, further clarification was made of
the roles of such stakeholders as Fisheries and Oceans Canada in the
review process, explaining that the federal fisheries participated
in the ongoing assessment of mills through the Canada/Alberta
Agreement on Environmental Impact Assessment (Canada/Alberta, 1986)
and that the department had submitted its concerns to the AL-PAC
Review Board (Siddon, January 24, 1990 - Personal Communication).

In anticipation of the AL-PAC Review Board's expected negative
report in mid-February 1990, AL-PAC is quoted as wanting to review

the Board's final report before it is received by government. “We
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should at least have the right to be consulted - we may have a

countermeasure” (Edmonton Journal, February 26, 1990).

Immediately prior to the release of the AL-PAC Review Board's
Report on March 2, 1990, both Environment Canada and Alberta
Environment were quoted as supporting the Board's anticipated

recommendations. The Edmonton Journal (February 28, 1990) quoted

both Klein: "We would be dumb not to [do so]", and Bouchard: "The

federal government is not more dumb than the provincial government."

5.1.3 The AL-PAC Review Board Report and Aftermath - Weighing

the AL-PAC Review Board's Recommendations

On March 2, 1990, Don Getty, the Premier of Alberta, released
the AL-PAC Review Board's Report and announced the provincial
government's position on its recommendations. Highlights of these
recommendations are summarized in Table 5.2.

In elaborating on the provincial government's position to
support the recommended halt of the mill proposal, Premier Getty
commented on the review process:

Alberta established this Review Panel with the full

cooperation of the federal government in order to examine

carefully all environmental impacts of the proposed AL-PAC

mill ... The review process that produced this report was

the first of its kind in this country and in fact we

believe it's the first of its kind anywhere,
(Alberta Government, 1990: Press Release, March 2)
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Table 5.2

Summary Highlights of the AL-PAC Review Board's Recommendations

1. The mill not be approved until sufficient scientific

evidence is available to prove no harm, direct or
indirect, to users,

2. A1l mills in watershed be studied in relation to the
watershed's carrying capacity.

3. The forest management agreements for the mill must be
negotiated in consultation with native peoples.

A full public review be carried out after 3 above.

The proposed site of the mill be assessed in relation
to other possiblie locations.

6. EIA for major projects be changed to include public
hearings before agreement-in-principle is made.

7. The above conditions be imposed on AL-PAC and other
mill proposals.

SQURCE: AL-PAC Review Board, 1990: 93.

With respect to the province's goal to diversify the economy, he
indicated that "this government's agenda is built on development
which can sustain or improve our environment, not damage it"
(Alberta Government, 1990: Press Release, March 2).

In the same press release, Premier Getty further noted that an
independent assessment of the adequacy of the scientific data for
the AL-PAC proposal would be carried out; other studies to obtain
required information would start immediately, and the AL-PAC report
would be considered as part of the Athabasca River Basin Planning

program. Details of this program can be found in the Canada Water

Act, Annual Report, 1990-91 (Canada, 1992). As well, the province's

review of its EIA guidelines (underway at that time} would take into
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consideration the AL-PAC Review Board's recommendations {Alberta
Government, 1990: Press Release, March 2).

Provincial commitment to the AL-PAC Review Board's
recommendations was reiterated through the news media by the
Premier, who is quoted as saying: "[The proposed mill would not
proceed] until the potential environmental impacts of this project

were addressed to our satisfaction" (Calgary Herald, March 3, 1990).

In the same article, he is quoted as saying that, with respect to
all mill proposals, "all mills would have to be subject to a process
similar to this one so basically nothing goes ahead until they've

been given a thorough 2nvironmental review" (Calgary Herald, March

3, 1990).

[t thus became apparent that while the proposal’s approval was
not immediately forthcoming, the province definitely did not see the
project as being dead; instead, its future would be determined when
its impacts were satisfactorily assessed. This became even more

evident in the Ottawa Citizen (March 3, 1990); their coverage of

Premier Getty's statement quoted him as saying that "this report and
our decision does not mean an end to this valuable project.”
Following the provincial government's position, opinions on the
province's decision to halt the mill appeared to become polarized.
In response to the AL-PAC Review Board Chairman's prediction that
the additicnal studies recommended would take "at least two years"

(Globe and Mail, March 3, 1990), AL-PAC's spokesperson was reported

in the media as indicating that "we would like to begin to build

this facility. We do not want to wait two years ... we have to look
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and see if there is a middle ground" (Calgary Herald, March 2,

1990).

Others, including a private sector corporation, expressed their
concerns to Premier Getty in writing, indicating that "we are deeply
disappointed by the decision of your government to withhold the
approval of [AL-PAC]. Accepting the report of the AL-PAC Review
Board, which expresses a vague concern and a need for more studies,
does not appear reasonable when the proposed mill is state of the
art" (Anderson, March 20, 1990 - Personal Communication}.

At the local level, for some individuals, there was an apparent
perception that the AL-PAC Review Board was biased: "They

interpreted the one-sided evidence given to them" (Globe and Mail,

March 3, 1990). Thus, there was an apparent feeling that the
members of the AL-PAC Review Board had either been personally biased
in favour of the environment and/or had received predominantly
environmentally-biased views from the public. Those representing
local businesses and others representing business, such as the Boyle
and District Chamber of Commerce, expressed their "disappointment at
the news of the delay" (Frederick, March 26, 1990 - Personal
Communication).

Supportive of the province's position that more information was
required to conduct an adequate assessment, Environment Canada, as
quoted in the media, went on to reiterate its support "for the
recommendations of the panel to delay the project until we have more
studies of the cumulative effect of effluents in the river system"

(Calgary Sun, March 7, 1990). Among other supporters of the
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province's position on delaying the mill to allow for further study,
the Athabasca Tribal Association expressed its agreement with the
outcome to both Alberta Environment and Environment Canada. "We
commend you [Klein] and the government for the courage shown in
adopting the very important recommendations of the panel" (Punko,
March 15, 1990 - Personal Communication). Others believed that the
benefits of the mill in terms of jobs created would only be
significant during the construction stage, while possible
environmental damage could be permanent (Cardinal, March 13, 1990 -
Personal Communication). A GNWT spokesperson, as reported in the

Ottawa Citizen (March 3, 1990), indicated that they were "delighted"

with the decision and, in relation to concerns over possible loss of
downstream habitat, etc., stated that "our way of life is at stake.”

Concerning the adequacy of the EIA review process, the Edmonton
Economic Development Authority raised concerns in the media about
the business investment climate as a result of the province's
decision. “"Who wants to invest in a province where the rules are
always changing ...7? We have to be careful we don't harm the
reputation of Alberta ... It's beyond me why, with thke experience
we've had of many years of environmental problems, we haven't come
up before this with proper documentation of what rules [EIA] are

supposed to be" (Edmonton Journal, March 6, 1990). As well, the

view was expressed by the Edmonton-based Environmental Law Centre
that "EIAs [should] be done early on in a project when decisions can

be made to incorporate new environmental practice, or design can be
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altered before irrevocable decisions are made and before lots of

money is spent" (Edmonton Journal, March 17, 1990),.

Following this polarization of opposing views, Premier Getty
publicly expressed criticisms of the review and its recommendations.
"This board was like a mirror ... It just took everything that came
and put it all into the report, and therefore it was really

incumbent that you have a balance of input because that was the only

way you could have a balance ... and that didn't happen" (Edmonton

Journal, March 24, 1990). In responding to the notion of the report
being unbalanced due to the input of environmentalists, one member
of the AL-PAC Review Board indicated that "the people that gave us
the testimony that went into those major conclusions were not
environmentalists, they were Alberta Environment scientists and

scientists from Fisheries and Oceans [Canadal]" (Edmonton Journal,

March 27, 1990). A Finnish consulting firm, Jaakko Poyry
Consultants, was later hired by the province on April 6, 1990, to
conduct an independent assessment of the scientific data submitted
to the AL~PAC Review Board (Alberta, 1990: Press Release, April 6).
The end of March saw public speculation that the mill might
proceed, because AL-PAC was believed to have formulated a
modification to the proposed mill's production process that would
significantly reduce the organochlorine component of emissions to an
acceptable level (Calgary Sun, March 27, 1990). As indicated
earlier in this discussion, this had been at the centre of concerns

over the need to assess cumulative impacts.
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At the same time, evidence of fears that the AL-PAC Review
Board's recommendations were not going to be followed was reflected
in correspondence to the federal Minister of the Environment,
Downstream from the mill, native groups (Punko, April 30, 1990 -
Personal Communication), municipalities such as the City of Fort
McMurray (Collicott, April 23, 1990 - Personal Communication) and
NGOs such as the Friends of the Athabasca and the Prosperity
Environmental Association (Schmittroth, May 29, 1990 - Personal
Communication; Zachkewith, March 28, 1990 - Personal Communication),
appealed to the federal government to ensure that the AL-PAC Review
Board's recommendations be implemented. Other concerned citizens
requested of Alberta Forestry, Lands and Wildlife that the public be
allowed to participate in the formulation of Forest Management
Agreements (FMAs) in Alberta, particularly with regard to the AL-PAC
FMA (Stachko, March 15, 1990 - Personal Communication; Schmittroth,
April 4, 1990 - Personal Communication). Reference was made in all
cases that scientific information must be developed, available and
be used satisfactorily to assess the possible impacts of the mill
prior to its approval.

As well, in early April, the print media raised the question to

the public concerning who has final jurisdiction for the mill's

approval (Edmonton Journal, April 3, 1990). In this one article,
varying degrees of uncertainty over the answer to this question were
in evidence - for example, the Premier was quoted as saying: "There
will be federal input but the responsibility for natural resources

is clearly the province's"; Alberta Environment Minister Klein is
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reported to have said: “That is a good question. It's very, very
hard to say because the whole jurisdictional thing has not been
sorted out"; and Fjordbotten reportedly indicated: "I don't know
that because [ don't know what the impasse might be" (Edmonton
Journal, April 3, 1990).

In Tate April {(Edmonton Sum, April 24, 1990) and early May

(Edmonton Journal, May 4, 1990), it became evident that the province

had, in fact, received a new proposal from AL-PAC which addressed at
least some of the previous concerns over use of chlorinated organic
compounds. Alberta Environment Minister Klein indicated that the
proposal was being reviewed. “In about a week or so there will be a
meeting of the minds ... to determine a course of action"; Klein is
also quoted as saying: "My officials will be meeting federal
officials tomorrow to compare scientific data and to determine what
kind of a review process and where to go from there" (Edmonton
Journal, June 14, 1990). Thus, it was apparent that a new or
modified proposal had emerged, and that consideration was bheing
given to how it should be reviewed.

Responding to the new possible proposal for the mill, a
spokesperson for Fisheries and Oceans Canada was quoted as saying:
"The Minister of Fisheries and Oceans Canada, Tom Siddon, may order
the review [of the modified mill proposai] because the 1.38 mill
would affect fish in the Athabasca" (Edmonton Sun, June 19, 1990).

The provincial view on a possible review indicated that there

would be one (Calgary Sun, June 27, 1990). On July 6, 1990, AL-PAC



issued @ press release describing the value of the new technology

being included in the mill proposal.

5.1.4 The Scientific Review Panel - Acceptance of New Technology

The new ‘'scientific review' was announced by the Alberta
Environment Minister in early July, indicating that no permits for
the mill would be issued until the Scientific Review Panel complieted

its report (Financial Post, July 7, 1990). The next day, an

announcement of a new public review process was made by Alberta

Forestry, Lands and Wildlife through the media (Edmonton Journal,

July 10, 1990). This new process was to be implemented separately
from any EIA process.

In the few days following the announcement of the Scientific
Review and the provincial forestry review process, perspectives
polarized and confusion over the process seemed apparent. Some NGO
views (e.g., Friends of the North) expressed disappointment,
indicating that the review process agreed to by the federal and
Alberta governments had not been followed. "It is a sad day when we
cannot trust our federal government to do what they are required to
do" (Darwish, June 1, 1990 - Personal Communication). Another
spokesman for the same organization criticized Alberta Environment
for not carrying out its mandate to follow through on the AL-PAC
Review Board's recommendations (Lawrence, July 9, 1990 - Personal

Communication). Criticism was also launched through the printed
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media by the Alberta Wildern s Association's President, Vivian
Pharis, concerning the new review process for timber harvesting of
Alberta Forestry, Lands and Wildlife. “The entire process is flawed
and we're just getting more government lip service ... {The Alberta
and federal governments] need to look at the entire forest base

including an examination of the mill and the river, all together"

(Edmonton Journal, July 10, 1990),

On July 12, details of the Scientific Review Panel were
announced by Albert:e Environment, indicating that a three-member
committee of scientists would hold three days of hearings to receive
scientific presentations on the proposed technology of the mill

(Saturday Post, July 13, 1990). The same article highlighted

results from the completed report by Jaakko Poyry Consultants
(1990). The article pointed out several needs related to the AL-PAC
case. A regional er‘-onmental master plan to coordinate future
forestry developments was considered essential. As well, while
there were no apparent health risks downstream associated with the
original AL-PAC proposal, it was felt that water quality and fish
studies should be carried out to help provide information on the
carrying capacity of the river system (Saturday Post, July 13,

1990).

Reactions to the scope of the Scientific Review Panel quickly
came under criticism. The media indicated that opponents of the
mill were outraged because of the limited scope of the Scientific
Review Panel's Terms of Reference. The terms indicate that the

Panel will decide who participates and who receives iniervenor
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funding, and may also 1limit intervention to people and/or

organizz®ions with scientific knowledge (Calgary Herald, July 13,

1990). An NGO organization, Friends of the North, was quoted in the
printed media as threatening legal action if the project was to go
ahead without first carrying out studies rclated to water quality

and fish and wildlife habitat (Calgary Herald, July 13, 1990).

With respect to the mill's new technology to reduce impacts, an
Environment Canada spokesperson was quoted as saying: "Certainly the
federal government has changed its view regarding the AL-PAC mill
because the company came forward with a mitigating measure which

substantially changes the situation" (Edmonton Journal, July 14,

1990). OQthers such as the Federal Government Opposition Critic on
the Environment, Charles Caccia, felt that the new technology
represented a new proposal and should receive a full review

(Edmonton Journal, July 18, 1990).

Throughout the rest of July and into August, various viewpoints
were expressed, both negative and positive, over potential impacts
of the mill on water quality {(Calgary Herald, July 26, 1990; . uly
31, 1990; August 24, 1990). As well, a number of concerns were
raised over the legitimacy of the scientific review. A spokesperson
from the Sierra Club of Alberta viewed the panel's Terms of
Reference as being too narrow (Hanebury, August 31, 1990 - Personal
Communication). Non-compliance with required federal and provincial
institutional arrangements was also considered to be a significant

weakness (Fuller, July 27, 1990 - Personal Communication).
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Towards the end of August, it became publicly apparent that the
Terms of Reference of the Scientific Review Panel did not include

assessing environmental impacts {Edmonton Journal, August 29, 1990},

A submission on this subject by Fisheries and Oceans Canada was
rejected for consideration since it dealt with potential
environmental impacts (Department of Fisheries & Oceans, 1990). The
Scientific Review Panel was quoted as saying that “[the Department
of Fisheries and Oceans document] doesn't really fall under the

terms of reference as we have interpreted them" (Edmonton Journal,

August 29, 1990). In the same article, response to this in the

media (Edmonton Journal, August 29, 1990) by a spokesperson of The
Friends of the Athabasca reflected concern for the review process:
“[The rejection of hearing the above report] is astounding, it
really doesn't-lend any credibility to the hearings. [t doesn't
matter how well the technology works, the significant question is
the effect of the technology on the receiving environment."

With regard to whether or not the new technology being proposed
by AL-PAC constituted an entirely new proposal, Environment Canada
was quoted in the media as indicating that "we are treating this
proposal as a mitigation of the original project and that means we
are not required to launch a review ... Qur legal experts told us

that in their opinion, the proposal was a mitigation and that we

could be sued by [AL-PAC if a new review was ordered]" (Edmonton

Sun, September 11, 1990)}. Thus, the federal view was that the

change in technology did not represent a new project.
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5.1.5 Final Positions and Decisions on the AL-PAC Project

In late November 1990, a meeting was held between Environment
Canada Minister, Robert de Cotret, and several provincial ministers
(British Columbia, Saskatchewan), apparently to discuss natural

resource management and related jurisdiction (Jttawa Citizen,

November 29, 1990). With respect to EIA, Alberta Environment was
quoted in the same article as indicating that it ‘“want(s]
recognition from the federal government that if there 1is an
equivalent process for environmental impact assessment in a province

it should be recognized" (Ottawa Citizen, November 29, 1990}.

The implication being made here was clearly that the province
should carry out its own process, and incluce federal concerns
within it, rather than requiring a joint Canada/Alberta process (as
in the AL-PAC case). In December, it was reported that Fisheries
and Qceans Canada would study the affects of clear-cut logging in

the prairie provinces on fish and fish habitat, with the AL-PAC

forest management agreement as the case study area (Edmonton

Journal, December 19, 1990). This action is particularly notable as
the Fisheries and Oceans Canada submission to the Scientific Review
Panel was not accepted on the basis that environmental impacts were
outside its terms of reference. This suggests that Fisheries and
Oceans Canada was continuing to address its concerns through a
separate process, although it had previously been blocked.

Reactions to the anticipated mill decision were varied in late

December., The Friends of the Mill indicated that "it would be the
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nicest Christmas present we could get" (Edmonton Journal, December

20, 1990). Others argued that they were “outraged that the
government has chosen to base their decisions on political reasons
withoat any regard for the impact it will have on the community and

the environment” (Edmonton Journal, December 20, 1990). Downstream

in the NWT, similar viewpoints were reported in the media, from such
individuals as John Donibee, legal counsel for the GNWT's Department
of Renewable Resources. He indicated that a court injunction would

be obtained to halt the project if it was approved {Calgary Herald,

December 20, 1990).
The announcement of acceptance of the AL-PAC proposal drew
various responses. In discussing the Alberta Government's decision,

the Premier was reported as indicating that "this project is not

about buildings. It is about people and jobs for people" (Globe and

Mail, December 21, 1990). A real estate agent, a local resident of
the area adjacent to the mill location, was quoted as saying "I
think it's great", while in the same article, the views of other
local residents indicated that "we're still going to fight it; there

are still things we can do" (Financial Post, December 21, 1990).

At the federal level, Environment Canada Minister Robert de
Cotret was quoted in the media as stating that the scientific review
"shows that this will be one of the cleanest pulp mills in the

world" (Financial Post, December 21, 1990). Days later, Environment

Canada scientist, Robert Lane, gave his assurance that the project
fell within the federal government's scientific 'comfort zone':

"The project, as now mitigated, has provided us with a high
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confidence level with regard to protection of the environment"

(Globe and Mail, December 23, 1990).

As for the extent of the benefits of the mill, Premier Getty
was quoted in the same article as pointing out that "the decision to
move ahead with the AL-PAC project is good for Alberta. It's good
for Athabasca and northern Alberta. It's good for Edmonton. It's

good for Canada, you deserve it" (Globe and Mail, December 23,

1990). Thus, both levels of government appeared to be indicating

satisfaction with the decision to proceed with the AL-PAC mill.

5.2 PERCEIVED WEAKNESSES IN INSTITUTIONAL

ARRANGEMENTS DURING CONSIDERATION OF THE AL-PAC

PULP MILL PROPOSAL

The following paragraphs describe, in summary form, the types
of weaknesses that were perceived by stakeholders with regard to the
adequacy of institutional arrangements in the AL-PAC case. In
tabular form, Table 5.3 provides a summary account, by evaluation
framework component, of the individual weaknesses identified in this
chapter,

During the two years given to considering the AL-PAC proposal,
the federal and provincial institutional arrangements having a
bearing on the case appear to have evolved in response to the
concerns and pressures of the various stakeholders (Table 3.5).

Adjustments in the review's purpose, scope and focus were made to
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accommodate the need for conflict resolution. Three of these
adjustments were major, essentially resulting in the proposal being
assessed in three sequential steps: by the proponent, by a federal/
provincial board, and by a scientific panel of experts.

Provincial policy for EIA provided the initial basis for
AL-PAC's early attempt to assess the mill's potential impacts, and
for the subsequent review, with the public, of the company's
proposal and its impact assessment (Alberta Environment, 1985),
Considerable dissatisfaction with both the proposal and the review
process was expressed by the general public, within and beyond the
mill site and its watershed, by NGOs and by the GNWT, and appears to
have stimulated a view that an independent review of the proposal
was needed. As well, it was felt that such a review should
have enough scope to assess scientific information and public
viewpoints over a wider geographical area, and to include greater
opportunities for public intervention, particularly downstream.

It became apparent in both the printed media and the
correspondence that a segment of the interested public believed that
federal interests could be affected by the mill proposal.
Consequently, it was felt by those expressing such concerns that
application of the federal EARP (1984) could possibly provide a more
independent review than that already underway. In what appears to be
a learned response to this situation, the Province of Alberta
(Alberta Environment) and Environment Canada established the AL-PAC

Review Board to assess and review the proposal.
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During the life of the AL-PAC Review Board, its scope appeared
to expand from what was explicitly stated in its original Terms of
Reference (Alberta Environment, 1989: Ministerial Order No. 08/89).
The scope expanded as well to one that widened geographically to
address not just the impact of one mill over the project area, but
also the need to examine possible cumulative effects of all
developments on the entire watershed. At the same time, however,
while the need to assess the impacts of timber harvesting was a
prominent public issue, the AL-PAC Review Board's resg..ise did not
change to include it. The Government of Alberta chose to deal with
the impacts of timber harvesting within a separate process.

Throughout the AL-PAC Review Board's public hearings, it became
apparent that while a number of significant weaknesses in the
institutional arrangements were identified, a main focus of concern
centred on a lack of suitable scientific information. This void in
information and knowledge rested in two primary areas: First, an
adequate understanding of the conditions which currently prevailed
in the water system, such as fish populations, water quality,
chemical loadings and their affect on fish, etc. Second, a
prediction of the environmental impact that the mill would have, in
and of itself, as well as cumulatively in relation to other existing
and proposed mill developments and related forest harvesting, on the
entire Peace-Athabasca-Mackenzie Basin.

As a result, the AL-PAC Review Board did not finish by giving a
conclusive assessment of the predicted impacts of the mill on the

environment, as well as any judgements as to whether such impacts
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would be acceptable. Instead, it concluded that the data required
to make this judgement were inadequate or missing. In addition, it
stated that until this need for data was satisfied, which could take
several years, and until a comprehensive assessment was made of the
mill's impact, it should not proceed.

With the provincial decision to stop the mill, the inadequacy
of the scientific information available clearly stood in the way of
any potential future for the mill. Two actions resulted from this
perceived weakness in information. First, Jaakko Poyry Consulting
was hired to assess the value of existing scientific information.
Second, Alberta-Pacific Forest [ndustries Limited (AL-PAC) offered
to change the design of the mill's processing technology in the
belief that this change would result in 'safe' levels of emissions.
The observed rationale for the new proposal appeared to be that the
new technology could eliminate the possibility of harmful impacts.

The proposal of new technology for the mill appeared to resuit
in some uncertainty in terms of institutional arrangements. Debate
ensued over whether the new technology represented a totally new
proposal, necessitating a completely new review for the entire mill
proposal, or whether it should be seen as a mitigation measure
within the old proposal which had already been reviewed.

In response, the Government of Alberta took the position that
only the new technology must be reviewed and that a panel of
scientific experts was to be established to obtain scientific
viewpoints on the adequacy of the technology. The position of

Environment Canada, in stating that the new technology was being
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treated as a mitigation measure for the proposal already reviewed,
did not appear to be in conflict with Alberta's viewpaint.

The scope and purpose of the third review was, therefore,
restricted to an assessment of the mill's technology in producing
emissions considered to be safe. [ts Terms of Reference included
neither an assessment of impacts on the environmental resources, nor
an assessment of impacts related to forest harvesting (Alberta
Environment, 1990: Ministerial Order No. 09/90). The Scientific
Review Panel and, subsequently, the Government of Alberta, 'blessed'
the technology in giving the proposal the 'go-ahead'.

Subsequent to the decision to proceed with the mill, the
ramining main issue, centring on the lack of scientific information
for predicting cumulative effects within the Peace-Athabasca-
Mackenzie Basin watershed, was later addressed in September 1991,
when representatives of the federal, Alberta and NWT governments
signed the $12.3-miliion Canada-Alberta Peace-Athabasca-Slave River
Basin Agreement (Canada/Alberta, 1991: Press Release, September 27).

Thus, many of the weaknesses which emerged throughout the
decision-making process were overcome by adjustments in the purpose,
scope, and focus of the institutional arrangements, These
adjustments provided mechanisms and processes to hear and resolve
conflicting viewpoints in reaching what appears to be a compromise
solution. While the perceptions of some people, such as a
spokesperson from the Prosperity Environmental Association, labelled

the final decision as politically »xpedient, other local people such
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as members of The Friends of the Mill felt that it was providing "a

Christmas present" (Edmonton Journal, December 20, 1990).

In conclusion, this chapter has outlined how the AL-PAC
proposal was considered, The events, the stakeholders and the
perceived weaknesses in institutional arrangements that were
identified by the stakeholders were described and also summarized in
Table 5.3. The chapter which follows identifies and evaluates the

first component of these institutional arrangements: legislation and

policies.
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CHAPTER 6

LEGITIMIZATION WEAKNESSES IN INSTITUTIONAL ARRANGEMENTS

The ... great institutional flaw in coping with
environment/development challenges is government's failure
to make the bodies whose policy actions degrade the
environment responsible for ensuring their policies
prevent that degradation,

(WCED, 1987: 9)

6.0 INTRODUCTION

Through an examination of the institutional context surrounding
the AL-PAC case, Chapter 5 identified perceived weaknesses in the
mechanism/ process and legitimization components of institutional
arrangements. The identification of these weaknesses was based on a
r.gorous analysis of related correspondence and newsclippings. The
present chapter describes legitimization weaknesses, using the
evaluation framework once again (Figure 3.5). The chapter commences
with an overview of each Jlegislative/policy instrument of the
federal government (Table 6.1). In the same instance, the
objectives, powers and authorities of each instrument are
identified. Arrangements designed to address conflict resolution
are aliso given.
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A summary description of the results of the evaluation of the
federal government legislative/policy instruments follows (Table
6.2), outlining perceived weaknesses relative to each of the
criteria in the evaluation framework. Similarly, any legitimization
weaknesses wilich were perceived as being the cause of possible
weaknesses in mechanisms are identified and were later considered
within Chapter 7 ("Process and Mechanism Weaknesses in Institutional
Arrangements”) so that any possible interaction among the components
of the evaluation framework would be thoroughly investigated.

The above procedure is then repeated to arrive at a description
of the weaknesses apparent with regard to the legislation and

policies of the Alberta government (Table 6.4).

6.1 FEDERAL GOVERNMENT LEGISLATION AND POLICIES

6.1.1 Overview - Federal Government Legislation and Policies

In examining the evolution of the AL-PAC pulp mill review, it
became apparent that general federal involvement was mainly guided

by the Agreement Concerning Environmental Impact Assessment of

Projects in_Alberta with Implications for (Canada and Alberta

(Canada/Alberta, 1986) (Table 7.1). The Agreement between the two
governments provided the opportunity for the Alberta Government to

take the lead in EIAs where duplication of review processes could be
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avoided. As late as October 1990, it was evident that the only
possible direct application of the federal Environmental Assessment
and Review Process Guidelines Order (Table 6.1) had been or would be
for the assessment of a proposed rail spur line to service the mill
(de Cotret, October 9, 1990 - Personal Communication). Construction
of this spur line was not given coverage in other correspondence or
the media as being an issue of concern.

While the EARP was not directly applied to the main mill
proposal, the Province of Alberta negotiated terms of reference with
the federal Minister of the Environment, Hon. Lucien Bouchard, for
the establishment of the AL-PAC Review Board.

The Alberta Government made this move because it was perhaps
encouraged to do so by the concurrent court decision by Justice
Cullen (1989) that the EARP Guidelines (EARP, 1984) were binding in
the Rafferty-Alameda Dam case. In any case, this AL-PAC Review
Board and its terms of reference were established by provincial
Ministerial Order ({Alberta Environment, 1989: Ministerial No.
08/89).

[t was apparent that FEARO was at least mindful of the EARP
Order at the time the AL-PAC Review Board was appointed. It had
undertaken consultations pursuant to section 32 of the EAKP Order
which allows FEARQ to vary these provisions in the Order {sections
21-31) relating to the creation and conduct of a public review
(Edwards, 1990: 37). Thus, while the EARP may not have been
directly applied, the arrangements made for the AL-PAC Review Board

and the positions taken by the federal government appear to have
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reflected a concern for the spirit of both the Guidelines Order and
the expired Canada/Alberta Agreement on Environmental Impact
Assessment.

Expert advice and/or intervention was provided to the AL-PAC
Review Board by representatives of the federal Department of the

Environment (Department of the Environment Act, R.S.C. 1985, c. 14)

and the Department of Fisheries and Oceans (under the Fisheries Act,

R.S.C. 1985, c. F-14) (Table 6.1). Similarly, representations were
made to the Scientific Review Panel established by Ministerial Order

No, 09/90 (Alberta Environment, 1990) under Alberta's Department of

the Environment Act [R.S.A. 1980, c. D-19, s. 6 (1)]. The three-
year environmental impact study on cumulative effects of existing
and proposed developments on the region (Canada, 1990a: 37), which
resulted from the recommendations of the AL-PAC Review Board, was to

be cerried out under arrangements provided for by the Canada Water

Act (R.S.C. 1970, c. 5, Ist Supp. s. 1) (Table 6.1).

6.1.2 Summary - Weaknesses in Feder-al Government Legislation

and Policijes

The following paragraphs describe the identified apparent
weaknesses in the order that the criteria of the evaluation
framework were applied. In applying the evaluation framework
criteria to the identified federal legislation and policies, the

main focus of enquiry was to determine to what extent its purpose,
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powers and authorities, and its capacity for conflict resolution,
provided the opportunity for integrated resource management. This
overriding question was thus asked through application of each of
the evaluation framework criteria, and the results were
correspondingly documented.

The following section provides, in summary form, a description
of the results obtained from the evaluation of identified federal
legisiation and policies (Table 6.2).

The evaluation of federal legislation and policy indicated that
the requirements identified for IRM are generally not explicitly in
evidence in any of the instruments. As well, these instruments do
not appear to be linked in any explicit way to form part of a
cohesive body of legislation and policy within a resource management
process context. Instead, they appear to stand almost alone and

within their own sectoral boundaries. The Canada Water Act (R.S.C.

1970, c. 5) appears tc be the exception where integration is
extensively implied.

The Department of the Environment Act (R.S.C. 1985, c. 14) does

not explicitly acknowledge multiple-purpose use of resources and/or
resource management as a means for attaining other multi-sectoral
purposes. As well, no explicit linkage is provided with the EARP as
a planning tool or as a process for assessing projects for sectoral
purposes at the project review stage of IRM. While the Act implies
sector blending for the purposes of the environment, it provides no
explicit mention or need for processes/mgchanisms to blend sectoral

interests in relation to resource management.
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Apart from environmental concerns or needs, such as
preservation and enhancement of envircnmental quality, the Act does
not explicitly address any broad social and/or economic goals.
Achieving accommodation and compromise among sectoral uses of the
environment is only implicit, reflected in the use of words such as
‘preservation’.

The Canada Water Act {R.S.C. 1970, c. 5), while providing for

the opportunity for MPMMMPS, does not explicitly acknowledge inter-
relationships among water end-users, nor other sectoral purposes or
strategies for the use of water. It is apparent that this Act could
have provided the opportunity for a cumulative impact study prior to
AL-PAC within the regional planning context described in Section
4.1.2. This Act provides for generic tasks such as research,
coordination and consultation, but it is not explicit in relation to
addressing sectoral interests, It gives the impression that only
water-related interests are being blended. However, the Act is the
only federal instrument {Table 6.2) which appears to explicitly
acknowledge and address broad social and economic issues.
"Pollution of the water resources of Canada is a significant and
rapidly increasing threat to the health, well being and prosperity
of the people of Canada and to the quality of the Canadian
environment at large and as a result it has become a matter of

urgent national concern" (Canada Water Act, R.S.C. 1970, c. 5,

Preamble: 2). While it does provide for consultative, advisory and

coordinating bodies, it can only be assumed that the purpose of such
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bodies is to search for accommodation and compromise in the

preparation of plans.

The Fisheries Act (R.S.C. 1985, c. F-14, s. 1} appears to be

concerned almost exclusively with fisheries interests and is
generally silent on any linkages with other sectoral purposes or
strategies. Thus. there is no apparent acknowledgement of other
sectoral interests or of any opportunity to provide for them.

The EARP appears to stand alone and is not explicitly linked in
its wording to other federal legislation and policy (Table 6.1).
Its purpose does not appear to be as an integrative tool which could
assess projects from a multinle-purpose perspective. While it
provides for the opportunity for sector blending of impacts, it does
not appear to be seen as a means for sector biending or as a process
designed to address broader social and/or economic goals. Instead,
it appears to address only the social and economic factors or
concerns related to the potential impacts of a project. As weii, it
appears to be implicit that the EARP is designed to achieve
accommodation and compromise in terms of planning, The process is
more specifically described as examining “effects® and making
recommendations. In terms of planning, the EARP appears strategic
in that it details what is to be achieved and the steps for
achieving it. What appears less clear is when the process gets
triggered by a provincially-initiated proposal (such as AL-PAC)
affecting an area of federal responsibility. The latter is not

extensively defined in any detail within the guidelines.
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Relative to scoping of issues early in the process, it is
apparent that this is only encouraged in the initial environmental
assessment stage, and then only as a requirement in the Tater public
review, if the initiating department deems it to be necessary. It
would seem apparent, then, that had the EARP been operative, scoping
would have been at least encouraged, if not formalized, during an
initial assessment stage. As well, the opportunity for encouraging
interaction could have been provided for, but again not as a
requirement. The EARP's wording also suggests that the extent of
the interaction at the panel review stage appears to be Timited to
question-and-answer hearings through a chairperson, rather than
using a capacity-building interactive approach.

With respect to the last criterion - i.e., adeguacy for
including multiple perspectives - the EARP does not acknowledge that
various perspectives are important to the process. [ts description
of the stakeholders includes mainiy "the government (departments)®
and "the public", with little apparent recognition of political,

scientific and sectoral perspectives.

6.2 ALBERTA GOVERNMENT LI GISLATION AND POLICIES

6.2.1 Overview: Alberta Government Legislation and Policies

Several provincial statutes and policies had a direct bearing
on how the AL-PAC proposal was considered during the EIA review

(Table 6.3). The provincial Department of Environment Act (R.S.A.
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1980, «c¢. D-19) established Alberta Fnvironment and, within its
powers, provided the authority for coordination of environmental
policies, programs and services with agencies within and outside of
the provincial government. As the central provincial focal point
for environmental matters, Alberta Envi' . ment was thus responsible
for liaison and coordination on matters related to the AL-PAC review
with federal and territorial government departments, as well as with
municipalities, industry, NGOs, and other groups and individuals
within the public sphere.

The statutory basis for the EIA of the AL-PAC proposal is found

in section 8.1 of the Land Surface Conservation and Reclamation Act

(R.S.A. 1980, c. L-3), administered by Alberta Environment. This is
an Act which appears primarily to deal with environmental impacts of
projects due to surface disturbances, not the assessment of impacts

of a broader environmental nature, as found in the Department of the

Environment Act (R.S.A. 1980, c. D-19, s. 2).

While the definition of surface disturbance (within the former
Act) refers to the surface of land, section 8.2 indicates that the
Minister may require an EIA (report) on a propused project which
could take into account a number of specified matters, including the
conservation and management of natural resources, and pollution
prevention and control of natural resources. As natural resources
are defined in the Act to include land, plant life, animal life,
water and air, the EIA could deal with more than impacts on land.

Although the Land Surface Conservation and Reclamation Act

(R.S.A. 1980, c. L-13) provides authority to specify requirements
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for ElAs, this had not been done at the time of writing.
Requi-ements for the types, notices, approaches, scope and content
of clAs, including public participation, were instead covered by
policy administered by Alberta Environment and described in the
Environmental Impact Assessment Guidelines (Alberta Environment,
1985: 19). Pulp mill developments are not listed in this policy as
a project covered by the guidelines requiring an EIA, although this
did not appear to be an impediment for the provincial government in
requiring an EIA in the AL-PAC case.

Authority to order public hearings is contained in section 6 of

the Department of the Environment Act (R.S.A. 1980, c. D-19, s. 6-1)

and was cited as the provisory clause for both Ministerial Order No.
08/89 (Alberta Environment, 1989), putting in place the AL-PAC
Review Board, and Ministerial Order No. 09/90 (Alberta Environment,
1990), for the establishment of the Scientitic Review Panel. The
public reviews for the AL-PAC case were the first to be ordered

utilizing section 6 of the Depairtment of the Environment Act (R.S.A.

1980, c. D-19, s. 6) for a non-energy-related proposal (Edwards,
1990: 31-32).

While Alberta Forestry was not part cf the review, its absence
from the process became an issue and led to perceived weaknesses in
the process itself (Table 6.4). While some government departments,
non-governmental agencies and individuals felt that forest
harvesting to supply the AL-¢AC mill should have been part of a
single environmental review, Alberta Forestry, Lands and Wildlife

indicated by letter to inquiring citizens that the separate process

160



operated by the de:'.:‘tment was the most suitable, if not superior,
approach for assessing forestry practices (Fjordbotten, June 30,
198G - Personal Communication) in comparison with the EIA being
conducted.

The Forests Act {R.S.A. 1980, c. F-16) provides the statutory
basis for managing the production and disposition of timber on
forest lands, and for managing declared land-use zones in accordance

with this Act and section 10 of the Public Lands Act (R.S.A. 1980,

c. P-30, s. 10). Neither of these Acts, nor the Department of

Forestry, Lands and Wildlife Act (R.S.A. 1986, c. D-20, s. 5) (which

establishes the Department of Forestry, Lands and Wildlife}, specify
any requirements for environmental impact assessment, nor is there
any explicit reference to public involvement or how it might take
place. In the latter Act, section 6.1 indicates that boards,
committees or councils can be established to advise on related
responsibilities. However, no specific provisions are evident for
direct public involvement immediately prior to and/or during the
establishment of any forest management agreement (FMA) which would
set out requirements for timber harvesting.

Shortly after the end of the time peri@d for review and
approval of the AL-PAC pulp mill (the research period for this
dissertation), the Department of Forestry, lands and Wildlife
released a policy statement concerning public involvement and forest
management (Table 6.3). Although this policy was not publicly in
effect during the course of the AL-PAC mill review, statements bv

the Department in response to inquiries and concerns may have
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reflected the spirit of this yet-to-be-published policy (Section
5.1). Assuming that this was the case, and for the sake of
conducting a thorough analysis, this policy was included in the
evaluation described in the following section., The discussion which
follows describes the weaknesses observed in the above described
provincial legislation and policies, as a result of applying the

evaluation framework criteria.

6.2.2 Summary - Weaknesses in Alberta Government Legislation

and Policies

The following section describes the weaknesses that were
apparent in the province's legislation and policies having a bearing
on the AL-PAC case. These are identified in Table 6.4. Weaknesses
were identifind and described - again, through the application of
the criteria of the evaluation framework to each of the instruments.
The following paragraphs report these results in order of the
criteria within the evaluation framework.

[t 1is evident that provincial legislation and policy only
partially and implicitly provide the opportunity for integrated
resource management. As a whole, the instruments examined do not
form a cohesive body of explicitly inter-related powers and purposes
within an overall resource management context. As such, they appear
to be separate and to stand alone to serve sectoral needs. Where

integration is explicitly endorsed, no definitions are provided as
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to details of procedures and scope. Where integration is implied,
powers and process are generic without explicit purpose.
Consequently, the legislation and policy appear to be very general
in nature and tacking in definitive purpose and powers in relation
to requiring and/or providing for integration.

while the Department of the Environment Act (R.S.A. 1980,

¢. D-19) appears to be multiple-purpose in nature with regard to
environmental matters, the Act's expressed powers and authorities
are generic in nature and thus, no clear purpose is directly or
explicitly attached to them - e.g., coordination for what purpose.

The Act is also silent on any relationship with integrated resource

planning being carried out under authority of the Public Lands_ Act

(R.S.A 1980, c. P-30), or having EIA provided for under the Land

Surface Conservation and Reclamation_ Act (R.S.A. 1980, c. L-3,

s. 8.1). Each of the latter two ~cts appear more limited in scope

than the former. It is also apparent that although the Department

of the Environment Act (R.S.A. 1980, c. D-19) could have provided an
opportunity for sector blending or the coordination of resource-
related departmer-ts interests prior to and during the AL-PAC case,
the powers and mechanisms within the legislation were apparently not
used to provide an integrated multisectoral planning context for
consideration of the mill proposal (e.g., no integration of forestry
activities).

The Act also implies that "environmental management" seeks to
attain broader social and economic goals, but is not explicit about

a broader purpose related to resource management as a means to
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attaining such goals. Thus, the environment appears to be perceived
as a sector. As well, the Act appears to provide for an opportunity
for conflict resolution between sectors within its mechanisms, but
the stated purposes of these mechanisms do not explicitly address
the achievement of compromise among cross-sectoral interests.

The Forests Act (R.S.A. 1980, c. F-16) appears to stand mainly
on its own, with a primary focus on management of timber production
and related uses, and there is little evidence to show any
relationship with the Department of the Environment Act (R.S.A.
1980, c. 0-19).

The Land Surface Conservation and Reclamation Act (R.S.A. 1980,

c. L-3) appears to be limited 1in scope, with little apparent
explicit linkage to other legislation and/or policy. It is not
strategic in nature, but is reactive in response to other purposes
which could cause surface disturbances. No explicit procedures/
mechanisms for sector blending are in evidence, nor does the statute
address any explicit broader social/economic goals other than the
general “public interest"., While providing the opportunity for
EIAs, no specific acknowledgement exists of the need for or the
procedures to provide for conflict resclution prior to project
approval. Emphasis on assessment is given %o surface disturbances,
rather than to any multisectoral conflict resolution.

The Department of Forestry, lLands and Wildlife Act (R.S.A.

1986, c. D-20, s. 5) is primarily sectoral in nature, with no
explicit provisions related to any of the evaluation criteria. The

Forests Act (R.S.A. 1980, c. F-16) appears to be primarily sectoral
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in focus (purpose), with no explicit requirements for sector
blending. The “public interest" is the only reference to anything
related to broader socio-economic goals. No statutory basis fis
provided for the quidelines entitled "Public Involvement and Forest
Management and Planning" (Alberta Forestry, Lands & Wildlife, 1990),
nor is there any provision for conflict resolution prior to project
implementation.

The Environmental Impact Assessment Guidelines (Alberta
Environment, 1985) appear to stand alone with no explicit linkage to
integrated resource management or planning. They appear not to be
viewed as a planning tool in any multiple-purpose strategic sense,
but instead are limited in purpose to procedures for assisting the
proponent to prepare the EIA report and for giving the public
information on the proposed development. No explicit requirements
are given for blending sectoral interests or addressing broader
socio-economic goals beyond a mention of the "public good".
Procedures are very general in description and appear only to
intensify when the public reaction is strong, thus signalling the
need to consider more interaction (e.g., a "play it by ear”
approach).

While described as interdepartmental and interdisciplinary, the
mechanisms provided under the Guidelines are not explicit either on
the need to achieve compromise or on how conflict resolution among
interests should occur. It is not clear how the acceptability of

the proposal is assessed.
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In a planning sense, there is little evidence that capacity-
building or consensus-building among stakeholders are valued, nor
what specific roles they have in the procedures described.
Interaction between the stakeholders appears to be determined by the
proponent (the vested interest), not the Guidelines, and the types
of perspectives identified as those of the stakeholders are limited
to "the government", “the proponent" and "the public". There are no
guidelines 1in evidence for the role the public is to play in the
process.

The Department of Forestry, Lands and Wildlife document
entitled "Public Involvement and Forest Management Planning®
(Alberta Forestry, Lands & Wildlife, 1990) endorses a number of
principles, including IRM. It also acknowledges a number of the
evaluation criterion requirements. However, it is silent as to
their meaning, ‘heir explicit applicability, and the explicit
procedures. No linkage is provided either to EIA or to IRM, and the
wording suggests that the Department is solely responsible for the
assessment and approval of proposals.

In terms of planning, procedures are only generally described.
The extent to which the process is strategic or intera tive is
difficult to assess due to lack of detail, but the latter appears to
be limited to obtaining viewpoints with little or no evidence on
consensus-building. Scientific and political perspectives are not

referred to in the Forestry, Lands and Wildlife Department document.

A ramite
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6.3 SUMMARY

This chapter has identified and described, in summary form and
using the evaluation framework, apparent weaknesses in the
legislation and policies of both the federal government and the
Alberta government.  While there is no need (0o summarize these
findings again, it is worthwhile to note that both governments'
legitimization instruments fall short of adequately providing
opportunities for integration to take place. Each instrument tends
to stand on its own, with little or no reference to other sectoral
interests or related legislation or policy. Thus, in each
instrument, there appears to be little or no recognition of the need
for horizontal integration of interests in dealing with issues
related to the pros and cons of a particular project in a particular
geographical area (e.g., cumulative effects of timber harvesting,
and mill production impacts).

In relation to stages within the natural resource management
process (Figure 1.2), the instruments examined appear to demonstrate
(Tables 6.2 & 6.4) that there is little or no recognition of any
need for interdependency between stages. The prime example of such
a vacuum between stages was the absence of any reference to regional
land-use planning as providing a strategic framework and scientific
information base for assessing such projects as the AL-PAC mill
proposal under EIA policy.

A third major apparent gap or weakness in all of the

instruments examined was that each instrument appeared to be vague
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on how actions should be taken. The format used in the instruments
tendeu to separate out purpose, powers and procedures, making them

difficult to inter-relate. As well, it appeared that most

instruments were too general in nature, leaving powers and

procedures open to broad and multiple interpretations.



CHAPTER 7

PROCESS AND MECHANISM WEAKNESSES
IN INSTITUTIONAL ARRANGEMENTS

Where administrative structures and jurisdictions leave
separate agencies to compete over the outcome of the plan

or a use of a resource, then integration is liable to be
ineffectiv..

(OECD, 1989: 33)

7.0 INTRODUCTION

The previous chapter identified weaknesses in federal and
Alberta government legislation and policies related to the AL-PAC
pulp mill review. The legislation and policy discussed provided the
authoritative basis for the processes and mechanisms put in place
for consideration of the AL-PAC mill proposal.

This chapter provides an identification of these processes and
mechanisms, and then describes the associated weaknesses in terms of

the criteria in the evaluation framework.
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7.1 EVALUATION OF PROCESS AND MECHANISM ELEMENTS

7.1.1 Overview - Processes and Mechanisms Related to

Consideration of the AL-PAC Pulp Mill Proposal

Several major processes and/or mechanisms had a direct bearing
on the AL-PAC case (Table 7.1). In chronological sequence, the
Environmental Impact Assessment Guidelines {(Alberta Environment,
1985), discussed in the previous chapter, provided the policy basis
for AL-PAC to prepare and submit an Environmental Impact Assessment
Report as the proponent (AL-PAC, 1989). Through the Agreement

Concerning Environmental Impact Assessment of Projects in Alberta

with Implications for Canada and Alberta (Canada/Alerta, 1986),

Canada and Alberta had established a set of principles and
procedures to be followed to avoid duplication of efforts when
jurisdictions overlapped or when cooperation was required regarding
the assessment of proposals of interest to both parties. Although
this Canada/Alberta agreement expired on May 15, 1989, it is
apparent that it could possibly have provided the basis for the
arrangements made to ~stablish the AL-PAC Review Board two months
later.

The wording of the Terms of Reference for the AL-PAC Review
Board (Table 7.1) established under Ministerial Order No. 08/89
(Alberta Environment, 1989) reflects arrangements which correspond

to those contained in the expired agreement (Alberta, Department of
the Environment Act, R.S.A. 1980, c¢. D-19).
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As well, the same Ministerial Order (Alberta Environment, 1989:
Ministerial Order No. O08/83), in referring to the fact that
consultations '“pursuant to section 32 of the FEARQ Guidelines
[allow] variations to sections 21 to 31 thereof”, makes it apparent
that the Environmental Assessment and Review Process Guidelines
Order was at least taken into account in establishing the terms of
reference for the AL-PAC Review Board (EARP, 1984). This more
detailed version of the terms of reference was further refined by
the AL-PAC Review Board when it commenced its work in August 1989,
with the 1likely intention of providing wording more easily
understood by the general public. Both the terms of reference of
the AL-PAC Review Board and its comments and/or recommendations
(report} on any weaknesses relative to the Board's functioning or
the process used are included in the analysis described in this
chapter.

The terms of reference of the Scientific Review Panel
established by Ministerial Order No. 09/90 (Alberta Environment,
1990) wus also intended for analysis, as this mechanism was used to
complete the review and report of the proposal prior to its approval

(Alberta, Department of the Environment Act, R.S.A. 1980, c. D-19).

The following paragraphs describe the weaknesses which were
identified in the above-noted processes and mechanisms established
for the public review of the AL-PAC proposal. They jointly form the
single general process for reviewing the impacts of the proposed

mill.
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7.1.2 Evaluation of Processes and Mechanisms

7.1.2.1 Multiple-purpose, multiple-means, multiple-participant

strategies (MPMMMPS)

As discussed in Section 4.1.1.2, it is apparert that forest
production and the proposed mill were seen as the main ' ehicies for
diversification of the economy of the region. Regional or sub-
regional Integrated Resource Plans (IRPs) had not been prepared
which could indicate otherwise (Section 4.1.2.2). The processes and
mechanisms put in place for the review of the AL-PAC proposal appear
to rerlect this singular strategic purpose (AL-PAC, 1989).

While the Environmental Impact Assessment Guidelines indicate
that the public should be able to assess the significance of
potential impacts on the community "and evaluate the alternatives
and losses of proceeding with a development" (Alberta Environment,
1785: 7), the proponent's report dres not show any apparent evidence
that alternatives to a large-scale pulp mill had been assessed by
the company (AL-PAC, 1989). In the AL-PAC case, therefore, it is
apparent that the public had only one type of proposal to assess in
relation to the provincial government's stated purpose of
diversification of the economy for this portion of the northeast
region of the province (Figure 4.4). Thus, at this point, in spite
of the lack of preplanning for this portion of the northeast region
of the province (Section 4.1.2), the review process did not provide
for any opportunity for stakeholders to assess alternatives for

resource use,
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Similarly, the other processes and mechanisms (Table 7.1)
appear to reflect a singular approach. Neither the terms of
reference nor the recommendations of either the AL-PAC R=view Board
or the Scientific Review Panel indicate any apparent evidence that
alternatives to the AL-PAC proposal were to be considered for the
area. As well, in the principles and procedures suggested in the

Agreement Concerning Environmental Impact Assessments of Projects in

Alberta with Implications for Canada and Alberta (Canada/Alberta,

1986), there is no apparent wording to suggest that a project be
assessed within any multiple-purpose approach for a given area.
Therefore, it appears that the mechanisms and processes put in place
for the AL-PAC review were singular in purpose and means, and
similarly limited to a major single-purpose participant: the

forestry sector.

7.1.2,2 Sector blending

While the Agreement Concerning Environmental L[mpact Assessments

of Projects in_ Alberta with Implications for Canada and Alberta

(Canada/Alberta, 1986)* does not explicitly state that sectoral
interests be shared and coordinated and considered, the wording of
the Canada/Alberta Agreement (1986: Principles of Agreement, No. 2)
indicates that this may e made possible: "The party [whose
constitutional jurisdiction has prime responsibility and thus whose
environmental assessment procedures will apply] shall ensure that

the relevant interests and concerns of the other party are included

* Hereafter referred to as the Canada/Alberta Agreement.
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and addressed in the environmental impact assessment procedures.”
Thus, the ‘interests and concerns of the other party' could possibly
be interpreted as providing t'e opportunity fur sector blending
between and within the department; of the two governments. But the
opportunity it is neither clear nor explicit,

The purpose and objectives described by AL-PAC for their
“Environmental Impact Process" (AL-PAC, 1989: 1.4-1.5) further
indicate that the focus of the process was singular and not designed
to consider or blend together other sectoral alternatives.
Considerations appeared limited only to the reduction of the
possible impacts of the proposal on other sectoral interests.

The terms of reference established for the AL-PAC Review Board
{Alberta Environment, 1989: Ministerial Order No. 08/89) include
clauses which reflect the Canada/Alberta Agreement (1986). They
emphasize "coordination" to avoid "duplication" of efforts, and the
need to have "principles and procedures" adhered to in order to
ensure that the assessment is carried out to the satisfaction of
both governments. But no explicit principles are stated which would
explicitly acknowledge or endorse the notion of sector blending.
However, sector blending is implied in the statement of purpose of
the AL-PAC Review Board in that it would examine possible impacts on
federal interests related to fisheries, national parks, navigation
and forest harvesting on native reserves (Table 7.1). Thus,
provision was made to take these specific sectoral interests into
consideration by the AL-PAC Review Board in order to formulate its

recommendations, but here again only in the sense of reducing
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negative impacts. The Alberta government had therefore chosen NOT
to include forest harvesting in the AL-PAC Review Board's process
and, in doing so, had eliminated the possibility of an integrated
assessment of the mill's impacts.

Interestingly, no such explicitness is evident with respect to
provincial sectoral interests. Possible impacts of the mill on
forestry-related sectors such as tourism and recreation are not
identified in the terms of reference, making it unclear as to
whether or not these sectors' interests were included in the scope
of the AL-PAC Review Board. Thus, at this point, the review process
appeared to discriminate by requiring that only federal interests be
specifically examined, leaving other potential interests within
provincial jurisdiction either intentionally outside of the process
by omission, or possibly just never thought of as appropriate for
inclusion.

What is made clear is that any impacts from the harvesting of
the timber needed to feed the mill would not be examined. "The
[AL-PAC] Review Board is not empowered to consider other
environmental impacts related to the harvesting of the timber for
the mill ... These impacts are dealt with through the Alberta
Department of Forestry, Lands and Wildlife" (AL-PAC Review Board,
1990). The mill was approved before these impacts were assessed by
this provincial process. Since nature reserves were an acknowledged
interest in the terms of reference of the AL-PAC Review Board, the
Board had an obligation to assess the impact of timber harvesting on

these lands for the purpose of feeding the AL-PAC mill.  This
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requirement, however, was only partially satisfied, as the
conclusion to the negotiations and planning for the harvesting was
not going Lo take place until a much later date, when the Department
of Forestry, Lands and Wildlife had completed its own separate
process for this purpose.

In its report, the AL-PAC Review Board indicated that it "found
it difficult to assess the impact of timber harvesting on Indian
reserve lands because of the separation of the environmental review
of the proposed mi!l from the review [to be carried out by Alberta]"
(AL-PAC Review Board, 1990: 86). The report also states that "the
[AL-PAC Review] Board is of the view that approval of the proposed
mill should not take place until [such] environmental assessment and
public review ... are complete" (AL-PAC Review Board, 1990: 86). It
also recommended that with regard to future changes to be made to
the EIA review process, “projects should not be separated into
different components for review purposes" (AL-PAC Review Board,
1990: 93).

It now seems apparent that the opportunity for sector blending
only appears related to impacts on mentioned federal sectoral
interests. Provincial sectoral interests are not mentioned. The
wording “examination of the expected cumulative impacts" (AL-PAC
Review Board, 1990: Appendix A, Terms of Reference, August 1989,
s. B.l.a) appears to refer only to the waste matter and other
discharges of the AL-PAC and other pulp and paper mills in the river
basin, and not other sectors. The action of excluding forest

management practices from “"the Review", as well as any opportunity
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for a separate review prior to the approval decision of the mill,
appears to be in direct contradiction to the requirements of the
sector blending criterion. The assigned reference to the Scientific
Review Panel was related to mill technology. [t is apparent that no
need was perceived for sector blending in this review (Table 7.1).
In summary, the opportunity for the blending of sectoral
interests appeared to be limited. 1t was only tederal interests
that were explicitly acknowledged as being in need of environmental
assessment. The opportunity for blending of forestry interests
within the review was apparently eliminated by provincial government
choice and the AL-PAC Review Board explicitly recognized this as a
weakness in the process, [n addition, no provision appeared to be
made for examining alternatives to the mill which combined in a
number of sectoral interests or the blending thereof into a

multisectoral alternative.

7.1.2.3 Socio-economic tool

The Canada/Alberta Agreement (1986), while setting out
principles and procedures to avoid duplication of effort between the
participating governments, did not explicitly endorse or suggest a
need to address any broader socio-economic goals {Table 7.1). The
primary focus was placed on setting out procedures which wou id
respect each partner's jurisdiction and interests, but at the same
time provide the opportunity for cooperatively assessing a proposal.

AL-PAC's own description of the “"environmental impact process”

limited any socio-economic considerations to those which must be
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dnalt with to reduce or eliminate the negative impacts or concerns
nf the proposal.  The assessment process is designed “to identify
the environnental, community and economic issues that are of concern

land] to describe the measures to be adopted to 1) address the
concerns [and] 2) wminimize or eliminate possible negative impacts”
(AL-PAC, 1989: 1.4-1.5). Not in evidence in these main process
objectives is any acknowledgement that the proposal was to be
assessed in terms of how it would meet broader socioc-economic goals
for the area,

The terms of reference for the AL-PAC Review Board limited the
panel review to “the environmental impact of tie project ... the
review [of] the degree to which local citizens' concerns have been
addressed ... [and the provision of] advice regarding the
environmental acceptability of the project" (Alberta Environment,
1989: Ministerial Order No. 08/89: 4 - my emphasis). Thus, no
requirement was given to the AL-PAC Review Board to assess the
overall acceptability of the project from other than an
environmental perspective.

The terms of reference as re-drafted by the AL-PAC Review Board
similarly limited the scope of the panel's activities to assessing
environmental impacts, explicitly indicating that it would not be
examining "financial feasibility" (AL-PAC Review Board, 1990:
Appendix A). As well, it noted that the "[AL-PAC] Review Board is
not empowered to consider ... impacts related to the harvesting of
the timber for mill" (AL-PAC Review Board, 1990: Appendix A). In

its recommendations on “Matters Beyond the Terms of Reference of the
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Review Board”, the report of the AL-PAC Review Board explicitly
recommended that “the review panel shculd look at al’ aspects of g
proposal, including social and economic impacts ' (AL-PAC Review
Board, 1990: 93}. This statement appears to indica‘s that the
AL-PAC Review Board had felt that its terms of reference in
addressing social and economic matters had been too limited. In
addition, neither the terms of reference nor the report of the
Scientific Review Panel made mention of or addressed any broader
socio-economic goals within their scope (AL-PAC Scientific Review
Panel, 1990).

In summary, the processes and mechanisms put in place for the
review did not explicitly acknowledge or address broader socio-
economic gcals. Socio-economic concerns resulting from possit'e
imracts ot the mill were to be addressed, but not those associated
with h¢ *vesting of timber for the mill. It is not apparent from the
documentation examined that the review process was explicitly viewed

as a means for improving quality of life within the study area.

7.1.2.4 Conflict resolution

The EIA carried out by AL-PAC was guided by the requirements of
the Environmental Impact Assessment Guidelines. These guidelines
were very general with regard to procedure, as noted in Section 6.2.
AL-PAC's interpretation of these guidelines in terms of objective
and needed process indicated that a two-stage approach was needed,
and that it was taken (AL-PAC, 1989: 1.4-1.5). In response to the

objectives "to identify concerns" and "to describe measures” to deal
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~ith them, the initial phase included a series of informal public
meetings and more formal open houses (AL-PAC, 1689: 1.4-1.5). The
product of these issue-gathering exercises was then to be taken
under <onsideration by the company "to reduce or eliminate
associated impacts" (AL-PAC, 1G689: 1.5).

While open houses were chosen because they were stated to
provide "the opportunity of meeting with the general public in a
one-on-one basis so that an effective dialogue can take place", it
is apparent that these gatherings were not intended to resolve
conflicting viewpoints through dialogue seeking compromise (AL-PAC,
1989: 6.3). Instead, the scope of these sessions appears limited to
question-and-answer gatherings to explain the proposal ind collect
concerns. “The open house format does not provide the opportunity
for people to monopclize the meeting with their own set of agendas,
thereby allowing as many as possible from the general public to have
the opportunity to ask questions and register their concerns"
{AL-PAC, 1989: 6.3).

After preparation of the EIA, AL-PAC indicated that the second
stage in considering stakeholder viewpoints would include
distrioution of the report “"to as broad a segment of the general
public as practical for review. [This could then be followed by
public meetings] to ask questions and receive answers from Alberta-
Pacific on the content of the EIA document" (AL-PAC, 1989: 1.5),
Here again, the apparent intent of the process and mechanism is for
the public to raise concerns and for the proponent to provide

answers, rather than for a dialogue aimed at achieving compromise.
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The purpose of the Canada’/Alberta Agreement (1Y86) - to prevent
dupiication and cenfusion between federal and Alherta government
jurisdictions in EIAs - implicitly acknowledged the potential for
conflict between the two governments, and outlined general
principles and procedures to be followed to avoid conflict over
responsibilities. In doing so, however, it did not explicitly
recognize in these principles and procedures that differing views
were normal to the process and that achieving compromise between
stakeholders was a necessary requirement. However, while the
Canada/Alberta Agreement (1986) implied in general terms that the
"concerns of the other party be addressed" and that “mutually
agreeable procedures" can be adopted, it was not explicit on any
principle or requirement to use procedure to achieve compromise.

The terms of reference establishing the AL-PAC Review Board
(Alberta Environment, 1989: Ministerial Order No. 08/89) also did
not explicitly acknowledge conflict resolution as a recognized
important activity for the AL-PAC Review Board to pursue in its
mandate. Some phrases, such as "identification of potential impacts
and concerns" (Alberta Environment, 1989: Ministerial Order No.
08/89, 1) and "to review the degree to which local citizens’
concerns have been addressed by the proponent” (Alberta Environment,
1989: Ministerial Order No. 08/89, 4), suggest that the process of
the AL-PAC Review Board was not to pursue the achievement of
compromise between stakeholders. However, the AL-PAC Review Board
did have some latitude to move, as it could “make rules of procedure

governing the calling of meetings and hearings [and] the procedure
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to he used at and conduct of the meetings and hearings, rcporting
and any other matters as required” (Alberta Environment, 1989:
Ministerial QOrder No. 08/86, 5). The terms of reference, revised
and published hy the AL-PAC Review Board, provided no further
elaboration in purpose or procedure on the need for conflict
resolution (AL-PAC Review Board, 1990: Appendix A).

In its report, the AL-PAC Review Board itself recommended that
"the scope of an EIA should be determined at public meetings
[and that] those directly and substantially affected by the proposed
project should be involved in the preparation of the EIA” (AL-PAC
Review Board, 1990: 93). Thus, had this been a requirement in the
AL-PAC review, an opportunity could have been provided for defining
hoth the process and the problem.

Neither the terms of reference for the Alberta-Pacific
Scientific Review Panel (Alberta Environment, 1990: Ministerial
Order No. 09/90), nor the Report of the AL-PAC Review Board (Table
7.1), incorporated any apparent provision for conflict resolution

between stakeholders.

7.1.2.5 Strateqic in planning

The Canada/Alberta Agreement (1986) clearly indicated that the
purpose of the accord was to avoid duplication and confusion between
the two signatory governments, and provided "general" principles and
procedures for how this would be done (Table 7.1). It did not

provide detailed explicit steps on how an EIA would be carried out.
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From a strategic-in-planning viewpoint, AL-PAC's interpretation
of the Alberta ETA Guidelines indicates that the company telt that g
simpie teo-stage process was necessary for the project review
(AL-PAC, 198%9: 1.4-1.5, 6.1-6.8). First, the collection of public
concerns over impacts and the separate resolution of these concerns
through proposal modification. Second, the circulation of the EIA
document to government agencies and the public, and, through a
series of public meetings, allowing the public to ask questions and
receive answers,

The public consultation process described in the EIA document
appears permissive, rather than interactive. While the objectives
concerning what is to be done are generally clear, there is no
detailed description of specific steps and procedures to be
followed. In addition, there is no indication that the need for
flexibility has been recognized, such as the freedom to repeat steps
or return to an earlier step in order to achieve capacity building.

The objectives described and the general wording of the process
suggest that the design of the process was overly simplistic in
relation to the magnitude and possible perceptions of its impacts.
Scoping was apparently perceived more as an exercise in collecting
concerns, making minor proposal adjustments, and answering any other
questions after a satisfactory EIA document had been produced. It
is suggested that AL-PAC appears to have undervalued the importance
of being flexible in how they might have achieved it.

The terms of reference for the AL-PAC Review Board, initially

established by Ministerial Order No. 08/8% (Alberta Environment,
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1989), set out clearly defined objectives for the review - e.g.,
what was to be accoemplished. However, these were general in nature,
as were the procedures described for the Board to follow. The
AL-PAC Review Board was given the power to estahlish further rules
and procedures regarding the holdings and conduct of meetings.
However, while it did provide a degree of opportunity for
flexibility, it did not provide any explicit requirements for the
AL-PAC Review Board to follow on a step-by-step basis, nor any
requirement that the review should emphasize that a capacity-
building process was desirable and important.

The revised terms of reference of the AL-PAC Review Board
elaborated on its purpose and, more particularly, on what was to be
inclurad, especially as related to federal interests (AL-PAC Review
Board, 1990: Appendix A, August 1989). Any review of harvesting
activities related to the AL-PAC mill (apart from those on Indian
reserve lands) was excluded from what the panel was to address. As
well, while some detail was explicitly provided on procedural steps
to be taken, the descriptions do not appear to place any emphasis on
flexibility or capacity buiiding, other than for holding additional
hearings if necessary.

The AL-PAC Review Board itself recommended changes in the EIA
review process which suggest that in order for the process to be
strategic, "the scope of an EIA should be determined at public
meetings early in the process" (AL-PAC Review Board, 1990: 93).

Therefore, in making this recommendation, the AL-PAC Review Board
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appears to be confirming the importance of the need to be strategic
in planning by way of early scoping in the planning process.

The terms of reference for the Scientific Review Panel (Alberta
Environment, 1990: Ministerial Order No. 09/90), while of a general
nature, left it clear that the Scientific Review Panel had
discretionary powers for determining what submissions/presentations
were relevant to the process. What appearec less clear was the
stated purpose of the Scientific Review Panel. "The Review shall
inquire into and advise the [Alberta] Minister of the Environment on
the improvements proposed by Alberta-Pacific Forest Industries Inc.
to the wood-pulping and bleaching process as they relate to the
mitigation of the discharge of chlorinated organics into the
Athabasca River" (AL-PAC Scientific Review Panel, 1990: Appendix I).
Thus, the wording appears very general on the scope of the advice
being sought - e.g., improvements in terms of environmental impacts
of the mill, or improvements in the type and extent of emissions

from the mill.

7.1.2.6 Interactive in planning

Opportunity for interaction within the processes and mechanisms
operative in the AL-PAC review appear toc have been limited to
varying degrees during each stage of the project's review.
Interaction during AL-PAC's preparation of the EIA document appears
to have included various public meetings where the company explained
the nature of the project, and the public indicated concerns

verbally or through questionnaires. Thus, although the company
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descrihed this as an “interactive process”, dialogue with the public
at this point appears to have been lacking in opportunity for any
consensus-building on the desirability of the proposal (AL-PAC,
1989: 1.4).

The second phase of the "interactive process" (review of the
EIA document) envisaged a question-and-answer style format, thus
also limiting any apparent opportunity for consensus-building at
this stage of the planning process (AL-PAC, 1989: 1.5). As well,
the scope of the meetings in terms of what information was to be
made available appeared to be limited to only what was in the EIA
document and explanations of its content. No reference is made to
any consideration of other information related to alternatives to
the mill proposal.

With regard to the Canada/Alberta Agreement (1986: 1), the
federal and Alberta governments recognized the need to work together
while respecting each other's jurisdiction.

And recognizing that acting within their respective

constitutional jurisdictions the parties can, through co-

ordination and co-operation, put in place mechanisms to

ensure that the procedures for obtaining the environmental

information required by each jurisdiction are efficient,

timely, not duplicative and respectful of jurisdiction.
However, while the Canada/Alberta Agreement (1986: Principles of
Agreement, 1-2) recognizes the need for coordination, efficiency and
timeliness, it does not appear to recognize the need for interaction
in terms of consensus-building.

In its "QOperational Procedures", however, the Canada/Alberta

Agreement (1986: 2) does specify the importance of "timely access to

information; consultation in scoping of information requirements;
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and opportunities for participation in working groups and as an
intervenor in public meetings.” While these apply to the two
parties to the Canada/Alberta Agreement, no principles or procedures
are in evidence with respect to other stakeholders. The result of
this omission is a lack of directional principles for multi-
stakeholder interaction within any E1A procedures established within
the terms of the Canada/Alberta Agreement (1986).

The 1989 or original terms of reference for the AL-PAC Review
Board gave no explicit recognition to the need for interaction, nor
to how it should be procedurally carried out (Alberta Environment,
1989: Ministerial Order No. 08/89). The mandate of the AL-PAC
Review Board only required that advice be provided "regarding the
environmental acceptability of the project" (Alberta Environment,
1989: Ministerial Order No. 08/89, 4). Thus, in terms of
interaction, the AL-PAC Review Board was not explicitly required to
reach, through consensus-building, a balanced decision
representative of the perspectives of the stakeholders.

The 1990 terms of reference provided by the AL-PAC Review
Board, while elaborating in more detail on the Purpose, Public
Hearings and Report of the AL-PAC Review Board, did not provide any
further requirements to use the review process for consensus-
building, stating that the "[AL-PAC] Review Board will prepare a
report containing advice", not a decision (AL-PAC Review Board,
1990: Appendix A). Interaction was also limited by the AL-PAC
Review Board in its terms of reference, as any review of timber

harvesting for the mill was excluded from its scope.
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The AL-PAC Review Board report itself did not recommend any
explicit change to the EIA review process with regard to consensus-
building to achieve a ba'anced decision within the process (AL-PAC
Review Board, 1990). But it did recommend that “"those directly and
substantially affected by the proposed project should be involved in
the preparation of the EIA" (AL-PAC Review Board, 1990: 93).

Neither the terms of reference for the Scientific Review
(Alberta Environmcnt, 1990: Ministerial Order No. 09/90), nor the
report of the Scientific Review Panel (AL-PAC Scientific Review
Panel, 1990), suggest that any form of interaction was required,
other than through t'e receipt of verbal and written submissions and
the cross-examination of evidence from those invited (by the
Scientific Review Panel) to augment their submissions (AL-PAC

Scientific Review Panel, 1990: Appendix I).

7.1.2.7 Multiple perspectives

The need to include the opportunity for multiple perspectives
to be incorporated in the processes and mechanisms operative in the
AL-PAC review was, at most, only partially satisfied. The
Environmental Impact Assessment Process described by AL-PAC
explicitly acknowledges the importance of multiple perspectives in
the groups/people identified as being affected by the mill proposal
(residents, native communities, environmental groups, local
governments, the Alberta Government and “the other appropriate
government agencies" (AL-PAC, 1989: 1.4-1.5, 6.1-6.8). Less clear

is the acknowledgement of the need for a scientific perspective, as
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valued input into the review process, although ‘meetings with health
units [and a] technical workshop at Athabasca University” were
included in the public participation program (AL-PAC, 1989: 6.2).

The focus of the Canada/Alberta Agreement (1986: 1) s
concerned mainly that “"the relevant interests and concerns of the
other party are included and addressed" in whatever process is
provided and decided upon through the provisions of the Agreement.
Therefore, the importance of multiple perspectives beyond the two
signatory parties to the Canada/Alberta Agreement (1986) are not
acknowledged or provided for within the Agreement.

The Canada/Alberta Agreement (1986) does provide for each
government's EIA process to be wutilized to varying extents,
depending on the nature of the proposal. Each of these processes,
as discussed in the pravious chapter, recognize to varying degrees
the need for including multiple perspectives. However, the Canada/
Alberta Agreement (1986) does not require that multiple perspectives
be addressed.

The terms of reference for the AL-PAC Review Board recognized
"local citizens' concerns ... the public ... and both the Alberta
and federal governments" (Alberta Environment, 1989: Ministerial
Order No. 08/89, 4-5). The importance of perspectives from the
scientific community is, therefore, not explicitly recognized as a
requirement, nor is there any specific mention of native peoples.
In practice, however, both scientific and native peoples'
perspectives were included within the AL-PAC Review Board process by

the inclusion of representatives of these groups on the AL-PAC
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Review Board itseif (AL-PAC Review Board, 1990: Appendix A). This
arrangement, however, still did not recognize the need for inclusion
of the scientific perspective on the proposal from outside the
AL-PAC Review Board's membership.

The terms of reference for the Scientific Review (Alberta
Environment, 1990: Ministerial Order No. 09/90) and the report of
the Scientific Review Panel (AL-PAC Scientific Review Panel, 1990)
do not place an emphasis on the importance of including multiple
perspectives, The prime focus of the Scientific Review is on the
mill's technology and is reflected in the need to examine only
'scientific evidence'. No other perspectives are acknowledged or

referred to as being required.

7.2 SUMMARY - PROCESS AND MECHANISM WEAKNESSES IN

INSTITUTIONAL ARRANGEMENTS

The processes/mechanisms put in place for the assessment and
review of the AL-PAC proposal do not appear to have been designed to
look at alternatives to the mill proposal (Table 7.2). It is
evident that the mill review was singular in purpose. Consequently,
other apparent strategies for the development of the area were not
considered. Further, the scope of the environmental impact
assessment was apparently limited to examining only the
environmental acceptability of the proposal. Social and economic

feasibility were excluded.
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No explicit recognition of the need to blend sectoral interests
in the development of the area was evident, except in relation to
impacts of the mill proposal on other sectoral interests. Here,
consideration appeared primarily to be limited to reduction or
elimination of negative impacts, and only federal interests were
explicitly noted for review. Thus, the proposal was not apparently
being considered as part of any proactive strategy that combined
various sectoral interests. Timber harvesting impacts were excluded
from the EIA, thus creating a barrier to blending of sectoral
interests within the processes and mechanisms established for the
mill's review and approval.

In addition, there was no evidence that any of the processes
and mechanisms were being explicitly recognized as tools for
pursuing broader socio-economic goals. The AL-PAC Review Board,
which had the broadest scope, was limited in mandate to reviewing
environmental impacts and any related socio-economic effects.

Achieving compromise and accommodation appeared to be limited,
in all phases of the review, to mechanisms and processes designed to
present information to “the public" (the stakeholders), to hear
their viewpoints and then to consider the impacts/issues separately,
with the ultimate decision being made by the responsible
governments.

The mechanisms and processes, therefore, were not explicitly
designed to achieve workable compromises WITH the stakeholders.
Thus, the task of conflict resolution remained with those

politically responsible for the review - the Alberta and federa!
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governments - taking into consideration the recommendations of the
AL-PAC Review Board and the Scientific Review Panel. The mechanisms
and processes appeared to be designed, therefore, to facilitate a
decision, rather than to make it,

The importance of being strategic in relation to the
stakeholders appeared to have been undervalued, at least in the
early phase of the review. What was to be achieved by the
mechanisms/processes was explicitly general in nature and
elaborations of the specific details on steps to be taken were not
given. The exception was the Scientific Review (Alberta
Environment, 1990: Ministerial Order No. 09/90). The AL-PAC Review
Board itself recommended that the scope of future EIAs be developed
with the stakeholders early in the process, thus indicating that
those affected should strategically be a part of the process and,
consequently, have a contribution to make as to how each step could
take place.

The value and role of interactive planning did not appear to he
recognized by inclusion in the processes. Interaction appeared to
be Tlargely limited to presentation/question-and-answer formats
within formal and informal public meetings. Any consensus-building
interaction concerning possible impacts of forest harvesting
practices (apart from timber harvesting on native lands) was
excluded from the process. This exclusion was a decision by the
Alberta government to review this issue separately. Interaction

within the Scientific Review was also limited to consideration of
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scientific information, as required by its terms of reference
(Alherts Environment, 1990: Ministerial Order No. 09/90).

The need to include multiple perspectives in the review was
also not explicitly recognized, althcugh mechanisms and processes
frequently cited the "proponent”, "government' departments and "the
public" as the main participants, The scientific and native
peoples' perspectives were notably absent as a requirement for
providing input to the AL-PAC Review Board in mandate and procedure
descriptions. Inclusion of representatives of tiiese groups on the
AL-PAC Review Board appeared to be the intended method for
incorporating these perspectives, although it placed such board
members in a difficult, almost conflict-of-interest, situation
regarding collecting and offering scientific opinions. The
scientific perspective expressed by the AL-PAC Review Board was not
considered to be satisfactory to the Alberta government. The need
to acknowledge and provide for all key perspectives was, therefore,
not explicitly acknowledged and provided for in the zarly and middle
stages of the review (Section 5.1). The latter phase excluded all
perspectives other than scientific and political.

Process and mechanism weaknesses which could hinder or serve as
barriers to integration in the AL-PAC review were therefore apparent
in all stages of the proposal's consideration. These findings beg
the obvious question related to previously identified weaknesses in
legislation and policy (Chapter 6). Would these barriers to

integration (weaknesses) in processes and mechanisms have occurred
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if adequate legislation and policy had been in place to require

arrangements that would foster better integration?



CHAPTER 8

PERSPECTIVES ON WEAKNESSES
IN INSTITUTIONAL ARRANGEMENTS

There is ... considerable feeling on the part of groups
and individuals that many of our resources, such as water,
mature forests and unique scenic areas, are finite and
fragile. Once altered or Jlost they can never be
recaptured, The sense is that decisions affecting these
resources are too important to leave to government
agencies and politicians. Considering that natural
resources are not "owned" in the same sense as private
property, the different values that people ascribe to such
resources need to be identified and debated before
decisions are taken.
(Priscoli & Homenuck, 1986: 67)

8.0 INYRODUCTION

The preceding chapters identified and described apparent
weaknesses in: a) the contextual circumstances prior to and during
consideration of the mill (Chapters 4 and 5); b) the legitimization
instruments (legislation, policy)} which provided the statutory or
legal basis for the review (Chapter 5); and c) the processes and
mectanisms which were used for the mill's review and approval
(Chapter 7). These analyses relied primarily on two basic data
sources: media newsclippings/correspendence, and formal government
documentation (statutes, policies, gquidelines, terms of reference,
reports).
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This chapter, based on the results obtained from interviews of
actual stakeholders (Table 3.5), identifies and describes their
perceptions of weaknesses in the institutional arrangements prior to
and during consideration of the mill (Table 8.1). By way of
structured interview questions, institutional weaknesses related to
context, legitimization and processes/mechanisms are pinpointed,
qualified and discussed, according to the evaluation framework
matrix and its criteria.

The reader is asked to turn to Appendices 1 and 2,
respectively, for details on the arrangement of interview questions
within the matrix, and for records of responses. Responses to
unstructured questions were also recorded in relation to the
evaluation framework matrix to provide for compatibility and ease of
analysis (Appendix 3). Since interviewees were selected as
representatives of major stakeholder groups (federal and Atlberta
governments, scientific, and public), responses were scored
accordingly to provide the flexibility required to identify patterns
of response, both in the total sample and in relation to the
identified groups (Table 3.5).

The names of stakeholders interviewed are listed in Appendix 5.
No individual person's perspective has been identified in the text
by name, only by group. Assurance to the interviewees that this
approach would be used was necessary both to provide an opportunity
for openness and to ensure the confidentiality of those respondents

requesting it.

200



201

ny Aogod mbemas ou -

gﬁﬂll&b'f%iill‘iiﬂi‘iiﬁﬂ-&!‘! .
suapuodc ptapay dhaxe sdnal suafimie muogr Iy Ol J0 SO SNOUE B PERMOEEO Lol > ¢
pad & Bt o ..._”n..l._..._.lb&u bl I%Nl..i

LR Ao by

PPW] FRIIOR L TGOy R EOpay {ExG woy .
a Fi:l&thﬂﬂuu%;%i&nigki .

NOUVZIRLEET
upoud i URIpW LISPIDUSIRS (P UORININTRIGS -
Bﬁ&huﬂ!n:l!?l:i%cl%ﬂ&l. .
oy o uo pogpitsed B U . L, o A Sy
SN -{RITY TS RIAUTXS O] 0USRIR Bﬂu._ﬂhlggiﬂiiult?lig - T d -
saudoRep 1 O duUB anEY SPP-LRRQ -
wa0oxd of Agppan e by -
hpiemby - Bur by -y indaght
panpros gpeloxd o peppaxd vesg sy proys - Bupoe s o By Eepo
SINGIW0 TVHENS

¢ ]
- Wiy oW Dm0 g oD uomepmEs pelo

-M.o...! H!%:” axd angaq -.l«i..-ﬂ wum ou ™ opd e Ueq Wy

nl.j-::.?e_e uu.uiahtul!lbo . PO} HLOUCS-G008 ﬁﬁr‘.ﬂilu
ions phfotopan.iper Bussmyd Sbemae o =n o oy Apnpeddo Of BSeyERS anpeLsg DAL
ANBNOJINDD

NI ONINNY Id NI ONINNY IS NI 001 HNONODE NOLLMIOS3Y ONIONI 18 SN YRELHD
Rl ;] JALLDVHALIN! DDAIVHIS O00S ©O103S

swawabueuy feuonmnsu] W SassaEa; VO S3anaadsiad - Ateunung

1’8 sqeL



202

wogLLO) -
SEEIIOT UOURIEDS PU pRoM UOgELLDIY
novype Appgpan preuocdoxd S4auans apnbope
Ot - LRI oy spcpacds) PoyrLEy
0 szo0xd U anpasas] pozy SEasRd o wtoos. -
qnd mg e R ok adeind) syaaod U L -
Arphpuy “spaunsdon CPORYTI o]
ol "Epaau 0y OURE T USOS PUPIIOE -
urrcB Buous uog PR UCEOEG TRP sogeod agppan ou -
AR g0 ¥R 104 SEERIOdE maam penjeod -
Enm-ﬁ.lunb 6 e sanpaoasd " wsasaxd
wwsnol wpaqgry Vipads pausate Aypompon ou -
caamgay Gunsaasny Euompsn| praodod Buipn|
Ry uon ~jap o b Ky Py OU -
unueD 2 P &3?.-..m.lﬂﬂ R 0 eppesod
P SupEfiung 10 oaduy muOEIELN] pauRTRE Pl
snga o anBoprp ou ..!Ecﬂnﬁ SRR ol -
OGRS DR sgrsodoxd speduy
P o1 Aq popus s oy woqe Axsmpecun -
apgnd Yy uoR R oo Burtecqese ogEruLOaN
pexox] proys g g SyreLGm bt HUEDE JO -
A 0 vogUEEice BUSGR O Y] l:!nu-uﬁ.h-in
Py apwibogug e ebom s -uasws o 9G ueag
Fnpedead IR moogod xy Aeepen WA PPOUS VO
posxranxsa N EUAKNA) )0 XU 10 $504 - Lo axky gy Aol
sprpuy o} Eumdaxd uy B ] U poadpoy pows 00y UL
] N a1 ¥ WOGE UOIRNRCD spued mepas o adoos © pn oy
& Aw) pa pHa sOop Euwo K pAU - coﬁn..“.-iu ﬂ!x!g !Ll.i!llil
- prey N ampes » | et LI AL pseusianod dopasp
.!l.n.mjﬂ Hﬂﬂgg Lﬁi!ﬂ! o oty RIOCN PR WUAGTY mo_tﬁm.d&oi
ofam NP ool toamaq 1og it | yBnaxegy o pedeg LA SLSOUCD Sl Buppw
mapad U] PP IO )0 ¥ FPUPOXY RO mecxide poloxd 5y PU ytg o vommdas - amol ppos [l prEin
borw _nn..luB.r:.lEB ‘o af) ‘suwd o} (uauronod mapas yE uoy -UCLIPUS O) MUARLALIOD
foT) N FRISULICENGD e Agemnoay ey Rapsy way PepnpRs teaq poagod MRSDRICY
4008 10 1 LORLLIOEn) Bup aq proys ougm Y uey aouw AgyGee .EN.E- x nq "spob poowed
=t ] IUIOE o W i¥8 moupaxt VORI SN L T T PUS SRR " ETos
i1 EEADGOm JO SR o Buinp Py TuepuOdty gy bn kg “EFILLIGINIS BAAIE
t onond & ponybap pramt wopDop o Segnd © Wow UOUALID Powomy o4 paubpep weaocud :
[ad sy B O UOTRIONEIOO L) LR O g yop Lo ] T g
wpiaeng acim 01 Dpd LoHELLOKT saccaoaud mopnal o ol spuoucos U S g ool *spapuodsm Kpmnbeps you oo TRSPMETIN
Aq usyp scacoxd ST B S Sugamamun o e -OFE LMoL 1O ¥u] sppuodsas 1o ey RSPy woy Lede 1 gaueq pus ssodind » SISSEXCRM
ININOWOO
ANLD34SH3d ONINNVIJ NI ONINNVId NI 001 FRONOD NOUMIOS3Y ONIONT 18 SdinNdN VREIMO
1NN JALDVHIINI OiD3ALVHIS 10100S 1ONNCOD HOL03S




8.1 CONTEXT

8.1.1 General

In the context of preplanning done by the Province of Alberta
in the area for the AL-PAC mill, over half (15 out of 26)" of the
interview respondents indicated that it was the least successful
stage in the planning and review process. Preplanning included the
preparation of regional and sub-regional integrated resource plans
(refer to Chapter 4 for a discussion of the adequacy of such plans).
0f the 28 respondents, only one (from Alberta Forestry, Lands and
Wildlife) identified this stage as being the most successful.

When given the opportunity to comment openly on ANY weaknesses
related to the decision-making process or circumstances prior to or
during review of the mill proposal, 18 out of 28 (at least half of
every major group) voiced explicit dissatisfaction with a number of
circumstances prior to consideration of the mill.

In terms of political agreement to the mill proposal, it was
felt by one respondent that no province should have the legal right
to sign an agreement-in-principle with a company (or companies) for
a development which could impact on other jurisdictions without
having prior consultations and agreements with those jurisdictions.

As well, it was pointed out that there was no consultation with the

* NOTE: Twenty-eight (28) people were interviewed in all. When a
total number is indicated that is less than 28 (e.g., 15 out of
26), it represents the number of people who actually responded
to that particular question.
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stakeholders within the province prior to the agreement-in-principle
being signed for the mill proposal. It was further suggested that
in both cases, institutional arrangements should have been in place
to ensure that the opportunity for consultation was given prior to
initial project approval,

Comments also focused on the lack of adequate scientific
knowledge in the entire watershed. It was felt by a number of both
governmental and non-governmental respondents that there was no
scientific basis for predicting environmental impacts of the AL-PAC
or any other mill proposal. As well, the consensus among
respondents was that the impacts of all of the development proposals
in the watershed should be examined together so that the overall
cumulative effects could be estimated, not just examining each mill
proposal in isolation from any others. [t was felt that an area-
wide assessment should have been done a number of years ago.
Respondents were of the opinion that without such an assessment, and
considering the general lack of Integrated Resource Plans (IRPs),
there was no context for judging development proposals - i.e., no
satisfactory impact assessment was possible (Section 4.1.2.2). As
well, it was felt that no opportunity had been created to form
partnerships among government, the private sector and the public to
carry out the necessary studies in advance in order to examine the
alternatives and to make a balanced decision which would serve all.
It was considered that without the common knowledge base, it was

impossible to achieve any kind of consensus.

204



8.1.2 Multiple -Purpose, Multiple-Means, Multiple-Participant

Strategies (MPMMMPS)

One-quarter {7 out of 28) of the respondents noted the need for
MPMMMPS.  Comments focused on the necessity for completion of IRPs
as a means for producing strategies which would have dealt with
resource allocation and land-use issues in a regional context
(Section 4.1.2.2). It was felt that through such strategies,
alternative proposals for diversification of the economy, with the
accompanying socio-economic benefits, could have been examined by
the government, industry and the public. Forestry and tourism plans
were cited as being part of the strategy exercise. It was felt that
without such strategies, alternatives to proposals like AL-PAC could
not be weighed by either the people of the area, industry or

government.

8.1.3 Socio-Economic Tool

One respondent explicitly indicated that while the stated
purpose of the AL-PAC mill proposal was to diversify the economy of
the province (Section 4.1.1.2), the opportunity to use it as a
mechanism for social and economic change in the area affected by the
mill was, to a great extent, lost. Little or no attempt had been
made to consult with the people to determine what social and

economic benefits were desirable and/or feasible,
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8.1.4 Strategic in Planning

One-seventh of the respondents indicated that institutional
arrangements should have been in place for the required regional
planning to be completed prior to consideration of any mill
proposals so that strategic alternatives could be examined by the

stakeholders prior to approval of any large-scale developments.

8.1.5 Interactive in Planning

A general lack of opportunity for public involvement in the
future of northern Alberta, prior to the Alberta Government's
intention to develop large-scale pulp and paper projects, was
generally (10 out of 28) cited as a major weakness in the
institutional arrangements in this case. This included a lack of
interaction between governmental jurisdictions, with the public
(local residents, native peoples, the general public in the southern
part of the province and to the north in the Northwest Territories),
and with industry (in public). It was felt that the large scale of
developments such as the AL-PAC proposal and others could have a
cumulative effect on such a vast area, within and outside the
province, that a broad base of the population within the appropriate
jurisdiction should be consulted before any provincial position or

agreement-in-principle for such development becomes irreversible.
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8.2 LEGITIMIZATION

8.2.1 General

In terms of decision-making provided by government: during the
AL-PAC review, considerable dissatisfaction with the way that both
the federal and the Alberta governments (2.9 and 3.2, respectively)”
demonstrated leadership was voiced, particularly from non-
governmental respondent groups. Little criticism was made of the
leadership of the Government of the Northwest Territories (GNWT)
(1.6) in the case.

Within the governmental groups, respondents from both the
federal and the Alberta governments (2.6 and 2.8, respectively)
indicated that they felt the other to be somewhat lacking in
leadership in exercising their respective mandates, but they also
felt that their own leadership was lacking.

Overall, the respondents indicated considerable dissatisfaction
with existing legislation and/or policies (2.9). Only the federal
respondents (1.9} considered this aspect of the institutional
arrangements to be less of a problem. Thus, Alberta government
respondents, scientists and representatives of the public domain saw
current legislation and/or policy as being a significant cause of

apparent weaknesses in the decision-making process.

NOTE: A1l decimal scores represent rankings by the respondents
in order of importance given to the identified weakness.
Scale: 1.0 = not important, up to 5.0 = extremely important.
Any score over 2.5 indicated dissatisfaction.
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A1l groups placed a high level of importance (3.7) on the lack
of clear jurisdiction between the federal and provincial governments
as a cause of weakness in institutional arrangements. However,
little concern was expressed as to the clarity of jurisdiction of

the GNWT (2.1).

8.2.2 Strategic _in Planning

Volunteered observations™ on weaknesses for this criterion
indicated a need to clarify federal/provincial responsibilities,
relationships and procedures in EIA. A number of specific
weaknesses were mentioned. Who responds to the public about
decisions during a joint EIA was deemed to be unclear. Duplication
of mandates, particularly with regard to fisheries, was raised as
being a problem. Federal overlap into provincial jurisdiction over
forestry was also a concern, An agreement between the federal and
Alberta governments to outline in detail clear procedures to be
followed was deemed to be missing. Also considered to be required
were explicit environmental laws and policies to set environmental
standards.

A lack of strategic economy/environment policy requiring that
alternative land-use be examined by stakeholders prior to project
consideration was seen as absent. Also deemed absent were

established national requirements for procedures to be followed by a

* NOTE: These are not responses to the structured questions.
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provincial government to ensure that potential stakeholders are
involved in projects which could impact on other Jurisdictions,
prior to agreements-in-principle being signed.  Another weakness
given was that legislation and policy did not require that all
aspects (e.g., social, economic, environmental) of a proposal be
examined.

With regard to federal legislation and policy, it was suggested
that the federal government did not clearly understand the
intricacies of EARP. What constitutes an initiating department was
mentioned as an example of this kind of uncertainty. It was also
felt that recent court decisions related to the Rafferty-Alameda dam
(Cullen, 1989; Muldoon, 1989) have added to this uncertainty.

Concerning provincial legislation and policy, the view was
expressed by several respondents from both the federal and Alberta
governments that the province just did not have a non-energy review
process in place at the time, with clear procedures which would
spell out how projects were to be assessed. A new legislated

process was deemed to be a necessity.

B.2.3 Interactive in Planning

The main concern of the viewpoints given focused on the lack of
formalized requirements for interaction, both prior to and during
project review. It was felt that the opportunity for interaction

among government, the proponent and the public had been Tlacking,
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particularly prior to and during the early stages of project review,
and that this was largely due to the absence of formalized
requirements. Also considered to be wmissing were formalized
arrangements to ensure interaction between the federal and Alberta
governments, as well as internally among provincial government

departments (Environment; Forestry, Lands and Wildlife; etc.)

8.3 PROCESSES AND MECHANISMS

8.3.1  General

A majority of respondents (23 out of 28) indicated
dissatisfaction with the way the AL-PAC case was handled. Of those
respondents who were positive about the process (5), three were
federal government respondents, with one each from the provincial
government and the public. None of the respondents in the
scientific group found it to be "satisfactory". Respondents who
expressed dissatisfaction reflected a relatively even distribution
of total scoring in the "unsatisfactory" categories (Appendix 2).

when asked to identify the most satisfactory stage in the
planning and review process, 75 percent of the respondents selected
the (joint federal/provincial) review of the AL-PAC Review Board as
being the most satisfactory. Only one respondent {from Alberta
Forestry, Lands and Wildlife) identified the most satisfactory stage

as being the preplanning done by the province in the area prior to
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project consideration. Two respondents (one from Alberta Forestry,
Lands and Wildlife, and one from the public) identified the
company's {AL-PAC's) proposal as being the most satisfactory. The
scientific reviem was selected as being the most satisfactory by
three responcents: two from the federal government and one from the
s-jentific roup.

.7 the 25 persons responding, 60 percent (15) indicated that
the preplanning done by the province in the «rea prior to project
consideration was the least successful stage in the planning and
review process. An additional 28 percent chose either the company's
(AL-PAC's) proposal or the initial review as being the least
successful stage. Only two respondents (from Alberta Forestry,
Lands and Wildlife) selected the (joint federal/provincial) EIA
review as being the least successful stage in the planning and
review process.

1t is apparent from the above results that the stakeholders in
the AL-PAC case, with the few noted exceptions, were supportive of
the (joint federal/provincial) EIA review as being the most positive
part of the total process and implicitly agreed that the mechanism
put in place (AL-PAC Review Board) had the greatest success in
overall consideration of the mill proposal. On the negative side,
respondents found that the preplanning and proposal preparation
stages were the least satisfactory.

Thus, the views expressed indicate that the stage in the total
review procedure that was formally legitimized as an inter-

jurisdictional approach (AL-PAC Review Board) was the most
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satisfactory to the majority of respondents, in spite of the many

deficiencies identified with it.

8.3.2 Multiple-Purpose, Multiple-Means, Multiple-Participant

Strateqies (MPMMMPS)

Respondents indicated a considerable dissatisfaction (3.0) with
the lack of definition of the overall purpose and benefits of the
AL-PAC proposal. A range in the rankings by group reflected that
the public and the GNWT saw this as a greater weakness in the
process (4.0) than did either the federal (2.4) or Alberta (2.2)
governments.

When asked what goals they thought the review process was
designed to achieve, approximately 75 percent of the respondent
groups similarly indicated that the review process had been designed
to achieve environmental, social, economic and political goals.
However, when asked if there had been a lack of political commitment
to any of the foregoing goals, 75 percent indicated "yes". Of the
24 respondents (note: three respondents - from the federal and
provincial governments - chose not to answer this question), 16 said
that there had been a lack of political commitment to environmental
goals. Of these, all but one indicated that the province was
lacking, and eight were of the opinion that the federal government

was lacking in this area.



One-third of the total respondents (8) felt that there had been
a lack of political commitment to social goals on the part of both
the federal (6) and the provincial (7) governments. Only a few
respondents stated that there was a lack of commitment to economic
(4) and political (3) goals.

A volunteered response indicated that because there had been
such a lack of social, economic and environmental baseline data,
there was no possibility or opportunity for developing MPMMMPS for
the area. This was seen as a barrier to the preparation and

consideration of alternatives to large-scale pulp mill projects.

8.3.3 Sector Blending

With the exception of the federal government respondents (2.0),
all other groups {4.0) felt that government departments representing
different sectoral interests lacked common objectives related to the
AL-PAC proposal. This implies that while federal representatives
generally believed that disparate federal and provincial sectoral
interests were not a problem, none of the other respondent groups
shared this helief.

Volunteered comments include the view that Alberta Forestry,
Lands and Wildlife and Alberta Environment should have had one
(combined) EIA for the proposal, and that procedures should have
been formalized as to how this would be done. The fact that forest

harvesting to supply the mill was not included in the joint review
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was seen as a major weakness. As well, it was pointed out that the
separation of fish and water concerns into different organizations

at both the federal and provincial levels caused much confusion,

8.3.4 Socio-Economic Tool

A11 respondent groups felt that a lack of known socio-economic
goals for the (AL-PAC) project was a considerable weakness (3.0).
Both the public (3.6) and the GNWT (4.0) gave this more importince

than did the other groups.

8.3.5 Conflict Resolution

In terms of how well the entire review process (Section 5.1)
identified issues, came to grips with conflicting views and reached
a satisfactory conclusion, one-half (14) of the respondents
indicated that the most important issues and concerns were
identified, but were not satisfactorily dealt with. The degree of
perceived weakness in the outcome was relatively evenly distributed
among the groups (30 to 50 percent), with the exception of the
public, where 80 percent (6 out of 7) expressed their
dissatisfac..on. As well, one-third of the scientific group (2 out

of 6) and one of the respondents from the GNWT indicated that the



decision-making process had not even identified the most important
issues and concerns.

Those groups indicating satisfaction that the process had
identified and resolved the issues and concerns were primarily the
federal government {5 out of 7) and the Alberta government (3 out of
6) and, to a lesser extent, the scientific group (2 out of 6).
Thus, apart from federal government respondents, at least one-haif
of the respondents in the other groups believed that the decision-
mak ing process had not adequately identified and/or resolved the key
issues which emerged. Thus, it would appear that the level of
dissatisfaction over resolving conflict increased among respondents
as one moves from the federal to the local level.

In terms of the adequacy of the understanding (or knowledge)
developed by the decision-making process which led to the ultimate
decision to approve the mill proposal, a little over one-half (15
out of 27) of all the respondents believed that project approval was
based on a thorough investigation of the environmental consequences.
The groups most solidly behind this viewpoint were the federal
government {4 out of 6), the Alberta government (5 out of 6), and
the scientific group (3 out of 6). Most of the public (5 out of N
felt the opposite, indicating that the impact of the mill on the
environment was never adequately known.

In considering the scope of the review panels as a possible
weakness, almost all of the respondents (24 out of 27) indicated
that such review panels had been inadequate. Almost 80 percent (19

out of 24) believed that the scope of the company's (AL-PAC's)
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review was lacking, while about one-half (11 out of 24) felt that
the joint federal/provincial EIA review was lacking, and over one-
half (14 out of 24) felt the same way about the scientific review.
While over 60 percent (71 out of 28) believed that more attention
should have been paid to the mill's impact on the environment. Not
one respondent felt that more attention should have been given to
the technology of the mill. Three-quarters (21 out of 28) of the
respondents indicated that had better scientific information been
available to all interests, then the decision-making process during
the process would have been more satisfactory (at least one-half of
all groups).

Volunteered comments on how such information would have
improved the process were considerable. Respondents fram the
federal government and the GNWT generally felt that it would have
resulted in a more satisfactory conclusion for all by removing
scientific uncertainty over environmental impacts. More conclusive
predictions of impacts could have been made in relation to the
technology of the mill. As well, the loading of emissions from ail
mills would have been known and the cumulative effects on the
watershed could have been determined. It was felt that without this
kind of information, there was no context for judging any such
proposal.

As for process, federal government respondents indicated that
adequate scientific information for the watershed would have made
the process more credible to the public, as common information would

have been available to all stakeholders. As a consequence,
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viewpoints would not have become so polarized and the length of time
taken to reach a decision might have been shortened, particularly as
the s~ientific review would not have been required. As well,
scientists would not have been seen as biased. Positions generally
would have been seen as less biased and, in turn, would have created
more trust and a greater opportunity for conflict resolution.

A number of provincial government responses reflected the same
beliefs as indicated by the federal group, adding that the public
would have felt more comfortable judging projects as their questions
could have been answered, and that adequate scientific information
would have provided a knowledge base for regional involvement.
Another provincial viewpoint was of the opposite opinion, indicating
that there was no urgency for the collection of data in the area,
considering budget constraints and existing needs in other priority
parts of the province.

The scientific group, like the federal government respondents
and some of the provincial government respondents, supported the
need for more scientific knowledge, citing better problem
definition, more accurate predictions of savings in time and money,
and greater public trust as 1likely benefits. Since public fears
would have been reduced, the process would have been more scientific
and less emotional.

The public group also supported the majority view, adding that
with adequate scientific knowledge being available, IRPs could have
been developed to provide an opportunity for examining alternatives

for the area prior to consideration of the mill proposal. As well,
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it was felt that the scope of the review could have been broadened
to address area-wide cumulative effects. Implied by these views is
the position that the review process would have been improved by
adequate scientific information, as the cumulative impacts of
various alternatives could have been predicted and assessed.

When asked if the availability of adequate scientific
information would have changed the outcome of the decision-making
process (the decision to approve the mill), about one-half (14 out
of 27) of the respondents thought not. Of those indicating this
viewpoint, 78 percent (10 out of 13) were federal and provincial
government respondents. This would suggest that government may have
a different opinion of what institutional arrangements for
interaction in planning are designed to achieve.

Those respondents from the scientific group (4 out of 6) and
the public group (5 out of 7) who indicated a greater belief that
the outcome could possibly have been different emphasized that
alternatives to the Jlarge-scale mill project could have been
examined in relation to the assimilative capacity of the water
basin. In turn, this could have led to a range of different
outcomes, considering type and scale of developments, locations and,
possibly, rejection of any new mill proposals if it was found that
the assimilative capacity of the river system had already been
reached.

In spite of these differing opinions on the mill decision, one
federal government respondent was of the opinion that the process

that evolved through conflict resolution of different interests led
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to the approval of a better project (technologically), thus

contributing to a better overall outcome.

8.3.6 Strateqgic in Planning

All groups evenly expressed the belief that a lack of clarity
and of understanding about how the review process procedures were to
work had been a considerable cause of weakness (3.1) in the
decision-making process. A lack of understanding of what issues and
concerns were being covered by the review panel was given less
importance as a cause of weakness, but was still considered of
significance (2.6), particularly by the federal government (3.3) and
the GNWT (3.0).

From volunteered comments (8 out of 28) on the above, some
federal respondents indicated that the handling of the announcements
of the results of the federal/provincial EIA review was confusing as
to who, how and when the public was or should have been informed.
As well, it was felt that the process was unclear for the federal
departments as to who should be taking the lead relative to the
review bodies, the wmedia, and federal/provincial liaison and
coordination.

One viewpoint of provincial respondents indicated that the
process could have been made more strategic in planning if the pulp
mill companies and/or their association had become partners to a

planning type of agreement prior to project consideration. This



partnership would have facilitated the development and monitoring of
watershed data as part of an approach for establishing and ensuring
that river assimilative capacities were not surpassed.

It was also felt that federal/provincial jurisdictiona)
confusion had contributed to loss of public respect for the

strategic direction provided by politicians during the consideration

of the mill proposal.

A respondent from the GNWT expressed the belief that a major
strategic weakness in the process was in the earliest stage. A
legally established national process was considered lacking that
would have set out procedures to be followed by a province when
considering a proposal such as AL-PAC's which could impact on
another jurisdiction.  Such procedures should have required that
potential jurisdictions of impact be consulted prior to any
agreement-in-principle being signed with a development proponent.
It was felt that interjurisdictional agreements should have been in
place to deal with trans-boundary situations, setting out in detail
the what, who and how of the required actions and responsibilities,
including provisions for obtaining the required scientific knowledge
in partnership with the private sector.

Viewpoints volunteered from the scientific group indicated that
a strategic policy was missing for outlining how social, economic or
environmental considerations can be given to various regional
development alternatives prior to considering any agreement-in-
principle with developers. Once regional alternatives are examined,

scoping and terms of reference for a project must be known. As
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well, a detailed account of a company's responsibilities must be
known prior to signing an agreement-in-principle. The idea of a
partnership between government and industry to collect, monitor and
assess data on a watershed basis was supported by the scientific
group, who indicated that government must take the lead.

It was also believed that panel membership had been a weakness
in the AL-PAC case because stakeholders with vested interests were
involved in the review mechanisms. It was felt that panel members

should be professional panel experts with no vested interests.

8.3.7 Interactive in Planning

Apart from the public group (2 out of 7), respondent groups
held the belief that the review process had provided adequate
opportunities for those interested to give their viewpoints (20 out
of 28). As well, all groups generally supported the belief that the
geographical focus of the review process had been adequate (22 out
of 27). Those groups having some disagreement with the latter view
were the province (2 out of 6) and the public (2 out of 6).

A lack of adequate communication between panel members and
participants was not considered to be a major contributing cause of
weakness (1.8). On the other hand, all groups evenly indicated that
a lack of communication among governments had been a significant

major cause of weakness (3.6).
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In terms of not having adequate information available (and at
the right time) on the technology of the mill, respondents gave this
a moderate ranking (2.6) as a cause of weakness in the decision-
making process. Of much greater consequence was the considered lack
of scientific information on possible impacts of the mill on he
environment (3.5) and the 1lack of similar information on
environmental conditions in the possible area of impact prior to the
AL-PAC mill proposal reviews (4.6). In both cases, the Alberta
Government rankings were less than the other groups (2.7 and 3.8,
respectively). This appears to indicate that the lack of scientific
information on the latter two areas described above was considered
to be a major cause of weakness in decision-making during the
reviews, although the Alberta Government sub-group ranked it
somewhat lower in importance. The rating given (4.6) to the lack of
contextual information for judging the mill was the highest ranked
score from the interviews, clearly indicating that in the minds of
the stakeholders, this problem was central to the review process.

Ninety-three percent of the respondents felt, either very
definitely (19 out of 28) or definitely (7 out of 28), that the
decision-making process would have been more satisfactory if
adequate scientific information had been available during the
planning and project review phases of the AL-PAC project.

Volunteered federal viewpoints on interaction weaknesses
reinforced the generally held view that the lack of baseline
information on the sociological, economic and environmental

conditions in the watershed area had been a definite obstaclie to
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satisfactory dialogue throughout the review process. It was
suggested that the GNWT should have been involved in the process
much earlier, and that stakeholders should have been brought
together at the outset to design the terms of reference for the
review. As well, there was a belief that the federal explanation of
why the mill should go ahead (after the “"Scientific Review") was
never adequately explained to the public {e.g., the adequacy of the
mill's technology).

Volunteered provincial viewpoints also focused on and
reinforced the belief that a lack of adequate scientific information
had been a major cause of failure or a barrier in interaction
throughout the process. The company (AL-PAC) was thought to have
had a difficult start, not being able to provide basic information
to the public. Interaction with the private sector on data
requirements, collection and assessment was weak, as no formal
requirements for partnerships (with the private sector) had been
made. Little or no information was available for interaction/
assessment of all mills in the watershed area, so that dialogue on
cumulative impacts was impossible. As well, communication between
Alberta Environment and Alberta Forestry, Lands and Wildlife was
considered lacking, particularly with regard to including the
assessment of forest harvesting practices within the EIA.

Viewpoints expressed by respondents from the GNWT emphasized
that better communication is needed amona governments, government
departments, " industry and the public. Interjurisdictional

agreements are needed to require such improved communication and to
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outline in detail how this would occur. Difficulties in obtaining
such agreements were seen as a major obstacle to improved
communication.

As was to be expected, the scientific group saw the lack of
scientific knowledge as a major barrier to effective interaction
among stakeholders. Noting that baseline data for the watershed
must be available prior to the consideration of projects, the view
was expressed that, given costs for data collection, the federal
government should strengthen its research role to help fill the gap
in the resource management process. This data could be used for
both basin planning and project assessment.

Land-use planning and resource allocation should have been
dealt with by the people of the watershed area before any mills were
considered. More scientists and more funding were also seen as
needed. Without a scientific base for decision-making, it was felt
that the process had no credibility - the public should have
understood the nature of the resources in the area before any
project was considered.

Partnerships with industry (or industry associations) for data
collection, monitoring, assessment and planning were cited as
necessary in order to overcome the aforementioned obstacles to
developing a adequate scientific information base for planning and
project assessment. In this context, the proponent would know what
was expected in advance of any commitments being considered. The

scientific perspective also expressed the view that the scope of the
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review panels had been limited due to the absence of sociological,
economic and environmental baseline data.

Public group respondents echoed many of the concerns of the
other groups with regard to the lack of scientific information,
indicating that it had been difficult to develop their positions for
hearings. It was suggested that the two levels of government
(federal and provincial) needed to work together to develop the
information base. Because this common base of knowledge had been
lacking, it was felt that any environmental information that was
presented to a panel was no good or unreliable "if it was not your
own" .

in other aspects of the review process, the public group
expressed a concern that stakeholders should have been involved at
the outset, before any agreements-in-principle were signed between
the province and industry. The view was also expressed that there
was no opportunity for native involvement in the Alberta
Government's Integrated Resource Planning process (Section 4.1.2)
prior to the consideration of any development projects. It was
noted that negotiations should take place with native pecples before
any forest management agreements are considered and that the real
economic costs and benefits of proposals are not made clear or often
known. Native interests were believed to be 'failing between the
cracks'.

From a geographical standpoint, the view was expressed that the
review should not have been limited to assessing the impact of one

mill in isolation from the others (Figure 4.1). Overall cumulative
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impacts of all developments on the basin should have been examined.
Continuing monitoring of cumulative effects was deemed to be

critical to achieving sustained environmental health in the area.

8.3.8 Multiple Perspectives

Apart from the perception that lack of adequate and timely
information had been a barrier to satisfactory interaction, there
was a general belief among most respondents (23 out of 28) that the
review process had been open in nature and designed to obtain as
many perspectives as was realistically possible. Exceptions to this
perspective were found in the public group (3 out of 7) and in the
group from the GNWT (1 out of 2), indicating that several
respondents from the local area and a representative of downstream
interests deemed that the process had not adequately included their
perspectives.

Although most respondents were satisfied that the process had
been open in nature and had attempted to obtain a multiplicity of
perspectives, over half of them (15 out of 28) believed that the
process had been driven by a narrow perspective, rather than by a
range of perspectives representative of those affected. Two-thirds
of those respondents who were of this opinion were from the
scientific group (5 out of 6) and the public group (5 out of 7). A

majority of government respondents (10 out of 15) therefore felt



that the process, which the governments established, had not been
driven by a narrow perspective.

The above results could be interpreted as indicating that while
the process was perceived by non-governmental people as having been
intentionally cdriven by a narrow perspective, nevertheless, through
its evolution (interaction with the stakeholders), it took on a
broader perspective in attempting to come to grips with the
different perspectives that emerged.

Volunteered comments regarding related weaknesses resulted in
the explicit acknowledgement by two provincial respondents that the
scientific perspective was important to the decision-making process
and must be formally provided for in that process. Comments from
the scientific group focused on the need to ensure that scientific
perspectives should be neutral and not representative of vested
interests. This group felt that panels should not be biased towards
a particular perspective, but that they must be neutral and composed
of professional panel experts who obtain and consider the

perspectives of each of the stakeholders.

8.4 SUMMARY - PERSPECTIVES ON WEAKNESSES IN INSTITUTIONAL

ARRANGEMENTS

8.4.1 Context

The single most significant weakness identified by respondents

was that there was little or no context against which any proposals

227



could be judged (Table 8.1). The lack of adequate scientific,
social, economic and environmental data and any extensive pre-
planning in the area was deened to have made impossible any
potential investigation of alternatives to the mill development
proposal. As well, the lack of scie~tific context was seen as
eliminating any possibility of accurately predicting the impacts of
the AL-PAC mill. For the same reason, the mill proposal could not
he judged in relation to other proposals, makiny impossible any hope
of assessing cumulative effects for the entire watershed.

In terms of process, it was felt that a number of contextual
institutional elements were missing and should have been in place
prior to any project being considered - for example: i) a national
requirement to prohibit rcovinces from signing agreements-in-
princinle (AIPs) for proposals without prior consultation with those
potentially affected; and ii) partnerships between government and
industry to coliect, assess and monitor scientific data prior to
signing AIPs for projects.

The general lack of scientific information appeared to be a
major causal factor related to a number of perceived weaknesses in
the decision-making process throughout the review. It was felt that
as no alternatives to the mill could be developed or assessed, the
opportunity to use resource development as a socio-economic tool had
been lost. As there were no alternatives, no overall strategic
means could be reveloped and assessed by the public to address the
needs of the area to be impacted upon (the singular strategy for

mill development was a given, decided elsewhere).
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From an interactive standpoint, perceived weaknesses identified
were: i) a lack of public invelvement in determining the future use
of northern Alberta prior to signing AIPs for mill developments: and
ii) no cc ltation with other jurisdictions and native peoples
affected by possible impacts prior to signing AIPs. A lack of an
adequate context ror resource development was therefore perceived to
be a root cause for various weaknesses in the institutional

arrangements prior to and during the review,

8.4.2 Legitimization

General comments (with the exception of most federal
respondents) on legitimization concerns expressed the view that
inadequacies in legislation and policy related to the review had
been a major cause of weakness in the decision-making process.
Generally, the respondent groups from both the federal government
and the Alberta government expressed the view that the other had
been somewhat lacking in exercising its respective mandate. The
scientific and public groups felt that both governments had been
lacking in leadership, Lack of clear jurisdiction between the two
levels of government was given as a major cause of weakness in the
review process,

From a strategic-in-planning standpoint, perspectives given
cited a number of major weaknesses related to both existing

legistation and policies, Clarification of federal/Alberta
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government roles and responsibilities, duplication of mandate
(federal/provincial), and the question of who had the federal lead
(or was the initiating department) were given as major concerns,
particularly during the joint federal/provincial EIA review.

It was felt that a provincial strategic poiicy requiring
examination of alternative regional Jland-use plans was required
(prior to signing AIPs). As well, a legislated Alberta EIA process
(with detailed procedures) and related environmental standards were
considered missing and, therefore, required. Also considered a
weakness was the lack of any formalized procedures on how forestry
harvesting practices were to be included in EIAs carried out by
Alberta Environment,

Perspectives on the adequacy of interaction related to
legitimization indicated a serious lack of formalized requirements
for interaction among the public, governments, government
departments and scientists, particularly prior to, and in the early
stages of, project con. Jeration.

From a strategic-in-planning standpoint, perspectives indicated
a serious need for establishing and clarifying more detailed
procedures, outlining roles and responsibilities, and providing for
interaction among stakeholders (particularly at the outset), prior

to and during consideration of land-use plans and project EIAs.
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8.4.3 Processes _and Mechanisms

Respondents giving general comments (apart from most federal
representatives) indicated overall dissatisfaction with the way the
review was handled. The pre-planning carried out by the province
prior to the proposed AL-PAC pulp mill proposal was considered to be
the least satisfactory stage surrounding the review, with AL-PAC's
own proposal and review being the next least satisfactory. The
joint federal/provincial EIA review was cited as the most
satisfactory stage.

In terms of MPMMMPS, there was a perception that the purposes
and benefits of the mill proposal had not been adequately defined
and that whilc the review process had been designed to achieve
multiple purposes, there was a lack of political commitment to
environmental and social goals. Perceptions indicated that the
social and economic goals for the project itself were not adequately
defined. The lack of scientific information was also nerceived to
be a major cause of weakness, as its absence eliminated
possibilities for developing alternative development strategies.

Perceptions were that government departments lacked common
objectives in considering the mill proposal which, in turn, created
a resistance or deterrent to sector blending, The exclusion from
the EIA of forest harvesting for the mill was seen as a major
barrier to an integrated review. Separation of fish and water
responsibilities in both federal and provincial governments was also

thought to be a barrier to the blending of sectoral interests.

231



In terms of expressed satisfaction with conflict resolution,
only half of the respondents felt that the most important issues had
been identified and dealt with (the only group expressing general
satisfaction was the group of federal respondents). Slightly more
than half of thase interviewed (mostly respondents from the federal
and Alberta government groups) believed that the mill's approval had
been based on a thorough investigation of environmental impacts,
although a similar number indicated, in response to a separate
question, that more attention should have been given in the review
to examining the impacts of the mill on the environment.

It was felt that the scope of the review panel had limited
conflict resolution in terms of hoth subject matter and procedure.
Panels were not empowered to address cumulative effects of all mill
proposals and did not attempt to achieve compromise (but were just
to obtain their views) in discussion with stakeholders.

The lack of scientific information was thought to have been a
major barrier to conflict resolution. As there was no adequate
common scientific base of information available to all stakeholders,
all data were considered suspect; consequently, positions taken were
not seen as credible. As a result, news became polarized and win-
lose confrontations prevailed in many situations. Scientists were
even viewed as biased. Thus, with no scientific information context
for judgement, as well as limitations in panel scope, the conflict-
resolution process was perceived to have been less than satisfactory

by approximately half of the respondents.

232



In terms of actual outcome (the decision to proceed with the
mitl), and with the above implied perspective that scientific
information would have made a difference, nevertheless most federal
and Alberta government respondents indicated that had adequate
information been available for the review, the decision would likely
have been the same. This result suggests that the government and
public respondent groups had differing perspectives on the purpose
and scope of the entire review. In other words, government saw the
process as being much narrower and possibly less flexible than did
the public, particularly with respect to the possibility of
assessing alternatives.

A general lack of explicit review procedures with defined roles
and responsibilities for stakeholders was considered a major cause
of weaknesses, particularly with regard to Alberta review
legislation and/or policy. As well, confusion over federal/
provincial jurisdiction, and over which federal department had the
lead {i.e., who is in charge?), was identified as a strategic
weakness, resulting in a perceived loss of credibility at the
political level. A lack of defined and formalized responsibilities
and procedures for the proponent was also seen as a major weakness.

Strategic direction was also perceived as being lacking, due to
the lack of agreements among stakeholders about interjurisdictional
consultation on large-scale projects (prior to signing AIPs), as
well as the lack of agreements between government and industry for
scientific data collection and between governments for carrying out

joint reviews.
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The lack of adequate scientific information was deemed to be
the greatest cause of weaknesses related to inadequacies of
interaction throughout the review {(previously summarized in Section
7.2). Distrust, polarized views and loss of credibility in the
process were seen as the result.

Interaction among governments, government departments, industry
and the public, including native peoples, particularly prior to
signing AIPs and during the initial stage of project consideration,
was seen as being a major inadequacy. Consultation with the GNWT,
native peoples and the public of northern Alberta on the future
land-use development of the area was considered absent and,
therefore, necessary. Any interaction on development alternatives
and cumulative effects within the entire watershed was considered to
he seriously limited or lacking, again deemed to be largely the
result of a lack of scientific data. It was also felt that the
public should have been involved at the outset in preparing the
terms of reference for the review.

Perspectives clearly indicated, therefore, that interaction in
planning was seriously limited because of a lack of scientific
information, a lack of adequate interaction at the outset, and a
lack of adequate procedures that clearly define how interaction
among the stakeholders is to occur.

With regard to taking multiple perspectives into account, both
the scientific and the public respondent groups generally felt that
the process had been driven by too narrow a perspective. It was

felt that the scientific perspective must be acknowledged in poiicy
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instruments as a necessary part of the process, and that procedures
should be put in place to ensure that such a perspective is non-
partisan, With respect to the composition of review panels, it was
felt by respondents (including those from the scientific group) that
the members of such panels should not represent the interests of the
stakeholders, but should be professional facilitators/panel experts
who then deal with the perspectives of the stakeholders.

In conclusion, it is apparent that the context for project
assessment {pre-planning) was perceived to be seriously lacking or
absent. In addition, established arrangements with explicit
agreements and procedures to guide the process prior to and during
the review were not considered adequate. While at least half of the
respondents (mostly from the government groups) were satisfied with
the outcome, all of the groups identified numerous inadequacies in
the arrangements as needing attention and improvement.

There was a general feeling among many government respondents
and some from the scientific group that while the process had been
deficient, it represented a step forward in furthering better ElAs,
as well as in advancing better mill technology. Some members of
other respondent groups appeared to share a broader concern that no
development of the scale of the AL-PAC pulp mill proposal should
occur until the current environmental and socio-economic conditions
are known. In other words, there should be no development until
thefe is a context in place for judging alternatives for development

in relation to desired socio-economic goals for the area.
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The results described in this chapter assisted in identifying
the institutional arrangement weaknesses considered to be of
greatest importance. In Jooking back over the entire study period
(and prior to it), it became apparent that these stakeholder-
identif ied weaknesses (Table 8.1) helped to provide a foundation for
the identification of leverage points or possible opportunities for

strengthening integrated resource management in Chapter 9 following.
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CHAPTER 9

SUMMARY OF WEAKNESSES AND
RECOMMENDED ACTIONS FOR THE IMPROVEMENT OF INSTITUTIONAL
ARRANGEMENTS IN INTEGRATED RESOURCE MANAGEMENT

When water resource problems occur, governments often
respond by assigning the problems to administrative
organizations insufficiently equipped to cope with them.
This situation occurs because, while the problems have
multiple and interdependent causes, most of the
organizations facing these challenges tend to be
independent and fragmented, working to relatively narrow
mandates and with a closed decision process. Prevailing
administrative and legal arrangements for integration of
water with other government policies therefore are not
well developed.
(OECD, 1989: 9-10)

9.0 INTRODUCTION

The analysis results described in the preceding five chapters
clearly identify that the institutional arrangements to provide for
integration, that were in place prior to and during the AL-PAC case,
were seriously inadequate. These inadequacies were so great, in
fact, that the system in place simply broke down. Early on, stake-
holders became aware of these inadequacies and created public

pressure to make changes. Established processes were subsequently
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modified and new mechanisms were created in order to respond to
stakeholders' demands for the integration of perspectives and
scientific information. Unfortunately, the ad hoc adjustments made
to mechanisms and processes clearly did not result in a satisfactory
conclusion of the review from the perspectives of several stake-
holder groups, as well as a number of government representatives,

The purposes of this chapter are twofold. First, it provides a
summary of the results of the analysis of institutional arrangements
weaknesses, described in the preceding chapters. Second, it
prescribes, recognizing that the weaknesses in the AL-PAC case
epitomize current weaknesses in institutional arrangements, various
actions which should be taken for building greater opportunities for
integration into the resource management process. Weaknesses are
thus used as leverage points to identify recommended actions,
therefore following the direction provided in the research design of
the thesis. This prescription is set in the context of the
evaluation framework used as an organizational guide.

While the overview narrative discusses the types of weaknesses
and prescriptions, specific problems and corresponding
recommendations for action are presented in a concise tabular

fashion (Tables 9.1 to 9.4) as the main body of the chapter.
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9.1 CONTEXT

9.1.1 Weaknesses

Contextual factors (Table 9.1) were a major 'constraint' or
hindrance to integration in resource management in the AL-PAC case
(Mitchell, 1987: 11}. The study area is relatively pristine with
unpolluted water bodies (James & Foerstal, 1883), but their
buffering and accumulative capacity against pollution appeared to be
threatened by the Alberta Government's declared desire to diversify
the provincial economy through major forestry development in the
northern part of the province (Getty, as quoted in the (algary
Herald, December 14, 1988: A8). The area offers many other resource
development opportunities (Sadler, 1983: 4), yet it appears to have
been the priority given to major forestry developmer: and
consideration of the AL-PAC mill, among others, that has publicly
brought forth and given profile to major contextual weaknesses in
institutional arrangements.

Large-scale forestry development was given a priority, and
surprisingly little or no context for judging the impacts of such
development was provided. Regional planning had not been
extensively carried out, which should have been used to assess
general impacts of designating lands for forestry development. As
well, development alternatives had not been developed and/or
considered by the public, and any adequate baseline information for
considering the feasibility and/or desirability of projects was

considered to be seriously lacking, if not absent, in the AL-PAC
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case. Consequently, impacts of the project on the environment were
never examined prior to project approval. Instead, one outcome of
the AL-PAC assessment was to carry out the necessary study on the
water system after the project was given the go-head.

The context, therefore, included a provincial priority for
large-scale development of a large region, with little or no
apparent large-scale planning or impact assessment, nor involveaent
of the people affected directly or indirectly (including other
jurisdictions) in the decision-making process prior to signing
project Agreements-in-Principle. In sum, institutional arrangements
in place prior to public consideration of the AL-PAC mill did not
successfully provide a context for integrated decision-making. As a
consequence, the project consideration stage that was to follow in

the resource management process was weakened.

9.1.2 Recommendat ions

A number of types of actions should be considered by government
for overcoming the above described resistor: to integration. Before
large-scale developments (such as AL-PAC) are considered, provinces
such as Alberta could require that regional land-use planning be
mature, and that development alternatives are well-cvefined and
available for public consideration and scrutiny. Potentially

affected jurisdictions and the public, both inside and outside the
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province, would be included in the activity to ensure integration of
views and responsibilities within the process.

Fhese plans and alternatives would be seen as instruments or
means for assessing the impacts of land-use options, and for
addressing the social, econemic and environmental needs of the area
affected. Selection of optimum plans by all those potentially
affected would be based on strategic choices - that 1is, the
compromise that best meets the goals of all participants in the
planning process. To achieve this, adequate scientific information
would have to be developed and made available to participants as
input for developing their particular perspectives. In this regard,
knowledge of the nature and extent of resources and possible impacts
of development alternatives seems particularly important. These
improvements would produce a contextual framework and information
base for project assessment which is the next step in the resource

management process (Section 1.3).

9.2 LEGITIMIZATION

9.2.1 Legislation

9,2.1.1 Weaknesses

A number of types of legislation-related weaknesses were
identified in federal and Alberta government statutes (Table 9.2).
In terms of providing general direction for resource management,

neither level of government appears to have any statute which
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recognizes natural resource management as a process with a number of
connected steps which together can embrace the potential interests
of various economic sectors. Concomitantly, there is no overriding
legislated requirement that resource development is to be used to
achieve social, economic or environmental goals.

Individual statutes appear to stand on their own. There is
little or no explicit reference to legislation which applies to a
step before or after in the management process or which is related
to other sectoral interests which could be taken into consideration
when applied to a given geographical area. Alberta legislation
which provides for mechanisms and processes (e.g., regional planning
and EIAs) is not explicit in purpose, powers and procedures and is
thus limited in direction and open to wide interpretation for policy
development purposes.

Results have generally indicated that the federal and Alberta
legislative statutes examined do not reflect the evaluation criteria
requirements to any great extcnt. The purpose statements of
individual statutes tend to be very general (if not vague) and
stated powers, which are most often described separately in generic
terms, show little apparent linkage. Thus, while statutes likely
provide maximum flexibility for interpretation, they also appear to
contribute little direction in such areas as addressing the need for
sector blending, for example, or for using resource development to
achieve general social, economic and environmental goals in a given

geographical area.
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As well, most of the legislation examined appeared to be
generally reactive in nature, dealing with outcomes, rather than
being proactive or preventive, As such, these statutes tended to
nrovide for or emphasize purposes and related powers which deal with
past problems (what to do if something happens), rather than
providing a basis for determining how the environment, fisheries and
forests can best be managed to meet the ongoing and future needs of

the public.

9.2.1.2 Recommendations

The results strongly suggest a number of ways in which the
opportunity for integration should be institutionalized within
legisTation. One is an 'umbrella' approach involving a statute at
the federal level and for each province that would simultaneously
acknowliedge natural resource development as a means for achieving
integration and for attaining social, economic and environmental
goals.  The statute would acknowledge resource management as a
process with inter-related stages, with purposes, actions and
outcomes.  Such a statute could legitimize a set of integrated
resource management (IRM) principles - for example, the criteria
requirements in the evaluation framework. It could also be
empowered to override specified, current resource-related statutes
by requiring that its principles be complied with in their
application. This approach should be considered as a short-term

practical measure until such time as individual statutes are
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reviewed and subsequently revised to reflect a more proactive and
integrated resource management approach.

While such an approach may appear to be somewhat radical to an
incrementalist in the Canadian scene, this type of approach is now
already under consideration in countries such as the Uiited States
(Lindblom, 1959: 79-88) and should be on the prierity agendas of
governments in Canada.

Let's create a new generation of environmental responses -

including new laws and institutions - that are capable of

meeting the challenge of the next decade and the next
century. [This new generation of responses] implies that
instead of continuing to add more and more discrete
authorities as new problems arise, we should begin to
integrate our efforts to sustain environmental quality.
(Reilly, 1989: 63, 76)

Clarke's (1992: 281-300) review of recent American experience
in considering a single statute for integrating pollution control
through consolidation suggests that while government must start
moving in this direction, the magnitude of the undertaking may be
beyond the capabilities of the existing governance system. However
difficult, governments such as New Zealand's appear to have
succeeded in creating a single-statute type of resource management
legislation, targeted at a sustainable development objective, which
represents a consolidation of previously repeated statutes and
embodies a set of principles to integrate economic and ecological
considerations (Palmer, 1991: 3-10). As this has Jjust been
promulgated in 1991, there nas been no opportunity to measure its
success. The umbrella approach perhaps holds out more potential for

acceptability and short-term gains until such time as the benefits

and costs of a muiti-statute reform can be analyzed.
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Thus, incorporating integration principles through legislation
would provide the opportunity and reguirement for linking stages in
the resource management process. Regional planning and ElAs would
be used as inter-related steps and integrative tools in a decision-
making process designed to address both sectoral and broader socio-
economic goals. While the umbrella approach for establishing this
may be the most practical in the short term, in a longer time period
one could envisage the incorporation of integration principles into
all natural resource-related statutes, or into a single statute,

whichever is seemed more feasible at that time.

9.2.2 Policies

9.2.2.1 Weaknesses

The weaknesses associated with both federal and Alberta
policies also revealed that policies tend to stand alone to a great
extent, with little obvious relationship with or linkage to
respective enahling legislation, other sectoral or environmental
legistation, or other resource-related policies (Table 9.2). As
well, requirements related to IRM criteria were seldom addressed.
One might suggest that these weaknesses could be due, at least in
part, to the weaknesses identified in the legislation, as policy is
often given authority by legislation - the suggestion being that
without explicitly legislaled requirements for IRM, the resultant

policy containing such requirements is less likely to be
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established. The same suggestion could be made that weaknesses in
policy can result in similar weaknesses in the processes and
mechanisms for which it provides.

A range of weaknesses was identified in the policies examined
in relation to evaluation framework criteria (Table 9.2).
Generally, both federal and Alberta policies did not explicitly
describe natural icsource management as a means for achieving
broader social and economic goals. As well, policies for planning
and EIAs did not appear to emphasize MPMMMPS or acknowledge conflict
resolution and obtaining consensus-building among stakeholders as a
positive requirement for achieving a balanced decision on resource
management.

Alberta policy was found to be particularly general, if not
often vague, on how stakeholders should be involved in resource
management decision-making, the purpose of such involvement, and how
and when each stakeholder group would be involved. This was most
strongly exhibited in the results related to policy for planning {or
its lack) orior to consideration of the AL-PAC mill, and for
providing procedures for impact assessment and review.

Like the legislation examined, little or no recognition and
provision for involvement of other governmental jurisdictional
interests were in evidence. As well, the value and need for
scientific information and perspectives as a requirement for
decision-mak.ing did not appear to be endorsed or required by policy.
Required stakeholder involvement generally appeared to be limited to

terms such as the public, the proponent and government departments,
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with little or no clear reference to the geographic extent of public
involvement in processes requiring it.

In brief, both federal and Alberta policies in place prior to
and during consideration of the AL-PAC mill exhibited major
weaknesses that appear to have been barriers to integration {Table

9.2).

9.2.2.2 Recommendations

A greater opportunity would be provided for operationalizing
integration at planning and project consideration stages if
resource-related policies endorsed IRM principles, and provided for
processes an¢ mechanisms that take them into accouat. Requirements
should include explicit procedures, such as now MPMMMPS are to be
developed and considered in regional planning; how related sectoral
interests can be taken into account in plan alternacives; how
resource plans and projects will address broader social, economic
and environmental goals; and how inter-jurisdictional relationships
must be taken into account. Individual resource-related policies,
by incorporating IRM principles, would then form a more integrated
cohesive body of policy which would, in turn, provide a basis for
the creation of plans that are more integrative for a given
geographical area. This change would also facilitate project
designs that are more comprehensive, and project review processes
that provide the opportunity for a consensus-built and balanced

decision among stakeholders (Table 9.2).
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9.3 PROCESSES AND MECHANISMS (Table 9.3)

9.3.1 Weaknesses

The weaknesses identified in the processes and mechanisms
analysis appear to exhibit a close relationship with the policies
which provided them. When integration requirements were either
inadequately stated or absent in policy, then corresponding
weaknesses were apparent in the mechanisms and processes created by
them. While many examples of this situation were found, several of
the more important are mentioned here (Table 9.3).

The opportunity was minimal for integrated decision-making
among stakeholders in order to address regional and basin-wide
issues and concerns. This reality resulted because the policy of
the day did not require that IRPs be completed for areas with large-
scale resource development potential prior to project consideration.

Without such regional planning, the project consideration stage
was left without a conteat for integrated decision-making - i.e., no
alternative land-uses had been considered by stakeholders and,
subsequently, no adequate scientific information was available upon
which projects could be judged. Correspondingly, the results of
this research, based on stakeholder interviews, identified a lack of
preplanning and a lack of scientific information as two of the
greatest weaknesses leading to integration barriers.

Other examplcs highlight the apparent lack of and need for

explicit IRM requirements in policy in order to provide integrative
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processes and mechanisms. The exclusion of forest harvesting
practices from the AL-PAC Review Board's terms of reference is a
case in point. As no requirement for sector blending in EIAs was
made explicit in legislation or policy, individual sectoral
departments related to the project were apparently not obligated to
he a part of the EIA process, thus foregoing any stakeholder
involvement in the review until after the mill was approved.

A third example of a process weakness was identified by
stakeholders interviewed. It is the apparent uncertainty and
confusion over the role of the AL-PAC Review Board and the
legitimacy of its recommendations. While the AL-PAC Review Board
reconmended that the mill should not proceed until its cumulative
effects on the basin were determined, the federal and provincial
governments chose to approve the mill and to study the cumulative
effects later. While the AL-PAC Review Board's mandate was to
recommend and the government's to decide, there was no explicit
policy to provide procedures for a situation in which the AL-PAC
Review Board and the government disagreed. Again, a lack of clear
policy can be related to an identified weakness in the process of
decision-making. It is a weakness stemming from a lack of IRM

policy principles.
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9.3.2 Recommendat ions

The process/mechanism improvements outlined in Table 9.3
emphasize the need for [IRM criteria requirements. These
requirements, when legimitized in policy, will assist in overcoming
the apparent lack of cohesiveness and/or linkages between processes
and mechanisms put in place for resource management. As well,
incorporation of [IRM principles would require, within each
appropriate process and/or mechanism, such improvements or explicit
procedures for scoping issues and information needs for stakeholder
involvement in consensus building, as well as procedures for
considering sectoral interests. These are just a few examples of
the means presented to improve the opportunity for integration in
decision-making.

A number of partnership-type arrangements are identified in
Table 9.3. For example, and as necessary, agreements should be
negotiated between potentially affected jurisdictions to establish
explicit procedures, roles and responsibilities for such tasks as
the preparation of regional land-use plans and related assessments
of alternatives.

Similarly, agreements between government and industry should be
put in place to provide the scientific information needed in a
geographical area (e.g., a water basin) to support the decision-
making related to the regional planning, EIA ard monitoring stages
in the natural resource management process (Figure 1.3). Using such

integrative mechanisms together would assist in providing basin-wide
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opportunities for assessing cumulative impacts on the water system;
as such, they have been identified by stakeholder groups as

necessary for this purpose.

9.4 PERSPECTIVES (Table 9.4)
9.4.1 Weaknesses

The follow’ng section presents highlights of the identified
main perspectives as contained in the newspaper article and
correspondent content analysis. These are summarized in Table 9.4.
As such, they represent stakeholder perceptions of weaknesses in
institutional arrangements. These perceptions help to confirm the
results derived from the application of the evaluation framework and
the interviews.

With regard to the scope of ElAs, there was general concern
that the review carried out for the AL-PAC proposal was narrow in
approach, The mechanisms put in place did not give due concern to
other sectoral and public interests {e.g., fish habifat, human
health). Not including timber harvesting was alsc seen as a barrier
to an integrated EIA review process. Confusion over whether or not
the cumulative effects of the AL-PAC and/or other mill proposals was

being .ssessed was also in evidence in the content analysis results.
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The perception of a narrow approach being taken led many to believe
that the public would never know if the proposal was both feasible
and desirabie in terms of socio-economic benefits.

A range of weaknesses in institutional arrangements was cited,
but the most common concern focused on the lack of scientific
information for the AL-PAC review. Lack of information was given as
a reason why interaction in public meetings was inadequate, why
impacts could not be satisfactorily estimated, why the area of
impact could not be clearly established, why other sectoral
interests (e.g., wildlife habitat, human health) could not be
addressed, and why no one particular group would trust the limited
scientific information that was made available.

Perceptions also included expressed concern over EIA procedures
(Table 9.4), indicating confusion over what steps were required and
by whom. In this regard, weaknesses in the arrangements appear to
have resulted 1in an apparent difference between government and
public perceptions of what the review process was to accomplish, In
other words, the public tended to believe that the report of the
AL-PAC Review Board would provide the conclusive answer as to
whether or not the mill would proceed. Government obviously did not
have the same perception, as the mill was approved in spite of the
AL-PAC Review Board's recommendation that the cumulative effects on
the environment be examined before proceeding.

The perspectives summarized above and in Table 9.4 on
weaknesses in institutional arrangements support the considerations

given in the following section.
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9.4.2 Recommendations

Consideration should be given to increasing the scope of EIAs
in two ways. First, with regard to assessing the impacts of a
particular proposal, EIA policy should explicitly require that other
sectoral interests (including human health) must be taken into
account in determining the desirability of a project. Second, to
provide an even broader scope, project reviews would include an
assessment of how well a proposal would contribute to the socio-
economic and environmenta! needs of the area to be affected (in
relation to other alternatives). Thus, environmental impact
assessment would become impact assessment, the latter being used as
a proactive, in*-grative planning tool to address, within a single
process, goals such as sustainable development - e.g., the
cumulative effects at :he broadest level of conception.

[ncluded in cumulative effects evaluation, impact assessments
should require assessment of upstream and downstream effects in the
production process (e.g., forest harvesting). Sectoral interests
which had been identified in any regional land-use plan would thus
be incorporated at the projeci review and approval stage in the
management process (Figure 1.3). Information disclosed could form
the knowledge base required to support decision-making (including

public involvement).
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FRAT TR cmones

9.5 SUMMARY

As this chapter i£se]f is a summary of the results described in
the preceding five chapters, another brief statement in summary form
would only lose the essence of what had already been accomplished.
However, this chapter has highlighted the weaknesses in
institutioral arrangements for integrative resource management that
have been identified by this research.

In addition, it has recommended a number of specific actions
for improving integration in resource management - a critical need,
as evidenced by the system breakdown that took place in the AL-PAC
case. This breakdown of institutional arrangements, however, made
it clearly evident that the ecological health of the PAMB, 1ike that
of other water systems, became the central focus of concern, as in
any similar debate over land-water relationships. For this reason,
the AL-PAC situation provided the ideal contextual case study for
recommending improvements for integration in related water

management, found in the following chapter.
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management of water as a valued resource.

CHAPTER 10

RECOMMENDATIONS FOR STRENGTHENING THE FEDERAL ROLE
IN INTEGRATED WATER RESOURCE MANAGEMENT
THROUGH CHANGES IN INSTITUTTONAL ARRANGEMENTS

Despite the principles articulated in textbooks and
government policy documents, it is by no means clear to me
that there is a broadly-based consensus in practice,
either within or outside of the water community, about the
principles that should guide water resources management in
Canada. I believe that this is a fundamental reason why
principles have existed but not been put into practice.
The failure of professional, political and public
commitment in putting principles into practice is rooted
in the lack of a real consensus. Now that we are
beginning to see fresh reasons to apply old principles and
reuse them to reflect an ethic of sustainable development,
it is most appropriate and timely to initiate debate.
(borcey, 1992: 1.1)

INTRODUCTION

The system breakdown that occurred in the AL-PAC case clearly

illustrated that the institutional arrangements in place to support

resource management were seriously inadequate with respect to the

water system, perceived to be threatened by forestry development,

quickly became a central resource management issue which galvanized

269
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public opinion and stressed the processes and mechanisms put in
place far review of the proposal. Seeking adjustments or
improvements to achieve integration of their perspectives,
stakeholders attempted, through the media and correspondence, to
obtain further commitments by both oprovincial and federal
governments to extend the application anu scope of existing
arrangements., Both federal and provincial roles came under close
scrutiny and criticism as these adjustments were sought.

In spite of these attempts, and government's subsequent
adjustments to the review process, it was the perspective of several
stakeholders that the decision to proceed with the mill was not
based on adequate scientific knowledge - i.e., the mill's impacts on
the PAMB water system were never adequately assessed.

The scientific information needed to assess these impacts had
not been developed by the Alberta Government's Integrated Resource
Management Planning Process, nor by any federal government agency,
prior to consideration of vast forestry development in northeastern
Alberta. Nor was the information developed by either the proponent
or government during the EIA. Adequate institutional arrangements
were therefore not in place to require this information before or
during consideration of the mill proposal.

The system simply broke down. In the end, environmental
impacts were not conclusively predicted through the review process.
Instead, government's attention shifted to the assessment of the
proposed technology, and the assumption was made that substances

released by it into the waterways of the PAMB would likely be
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compatible with the water's eco-system. To test this assumption,
and to address other future needs, an extensive study  was
undertaken, after the mill was appreved, to obtain the required
scientific information.

The picture portrayed by the AL-PAL case is not unique to the
PAMB., It is fourd in water basins throughout Canada where resource
Jevelopments and urban populations deposit their effluents in water
bodies. Developments on land result in effects on water bodies.
Unfortunately, neither the cause-and-effect relationships are well
understood, nor are the institutional arrangements in place to
require governments and industry to provide this type of integrated
knowledge.  Without it, the regional planning and environmenta!
impact assessment activities of government and industry are without
a legitimate scientific context for operating.

The results of this research have also clearly demonstrated how
the division of responsibilities for resource management between the
federal government and a provincial government (Chapter 4) can serve
as a barrier to integrated decision-making when the institutional
arrangements in place are inadequate. While a province such as
Alberta has almost exclusive jurisdiction over resource planning and
development, the responsibility for assessment of the impacts of a
development proposal is shared between the provincial and federal

governments because of their respective powers granted under the

Constitution Act (1867-1982). In presenting recommendations for
improving integration in water management, this chapter recognizes

the ‘'resistances to integration' placed on resource management
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decision-making by the division of powers over resource management

within the Constitution Act {1867-1982).

tn an ideal world, regional planning in the AL-PAC case would
have bheen completed prior to consideration of the AL-PAC mil)
proposal. ineg Province of Alberta, industry and the federal
government wouid have formed a partnership tc provide the necessary
scientific information in advance of project consideration.
Explicit integrative institutional arrangements would have been
established to examine the overall socio-economic and environmental
benefits and costs of alternative development scenarios. The public
in the entire watershed, along with the scientific community, would
have been recognized as participants in the process from the outset.
This process and the subsequent EIA process would have been
characterized as consensus-building towards achieving multiple-
purpose goals for both the watershed and the province. The decision
would have been based more upon the agreement of all the major
stakeholder groups on the acceptability of the project's predictable
impacts on the people, land and waterways of the PAMB and of the
provirnce - not on the mill's technology.

The recommendations which follow, therefore, recognize that in
order to achieve these desirable ends, the powers and processes of
the two levels of government need to be bridged through partnerships
and agreements, as well as through the incorporation of integration
requirements within each government's respective institutional

arrangements. The evaluation framework components serve as the
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format for presenting the following recommended actions for

enhancing the federal role in water management.

10.1 CONTEXT REQUIREMENTS FOR CHANGING INSTITUTIONAL
ARRANGEMENTS

10.1.1 Changing Attitudes

Whichever scenario one considers, ‘an ideal world' or
‘reality', it is apparent from this research that in order to
achieve integration in natural resource management in Canada, a
different kind of contextual perspective of what is needed is
perhaps required. Such a perspective requires thinking about
natural resources as having needs. It is not just thinking about
the needs of industry, municipal water supply systems, the public,
etc. For example, needs with respect to water include such things
as adequate oxygen levels to support fish. When such needs are not
met, the value and utility of the resource is lost. In essence, we
are searching for ways to make our water resource values
sustainable.

Given that our institutions are deemed to be reflections of our
societal values, then new attitudes will 1likely require radically
new institutional arrangements for water resource management. It is
1ikely that some people will label some of the proposed changes as

radical, while others will see them as needed but difficult to

o
~d



attain. The author believes that the recommendations put forth are
in the latter category. As such, they are not & panacea, but are,
instead, changes which can make a difference. These recommendations
embrace the integration <riteria of the evaluation framework,
Consequently, if implemented, they would establish explicit

requirements for integration in water resource management.

10.1.2 A Renewed Political Commitment

To successfully put in place the institutional arrangements for
integrated resource management in Canada - and within it,
arrangements for integrated water management - a renewed political
commitment to federal/provincial cooperation is critical. As Whyte
(1986: 322) points out: "It seems likely that what is truly
influential in obtaining a resolution of serious policy conflicts is
the simple need for agreement, or the personal dedication of
political leaders to intergovernmental co-operation.”

It is critical that this commitment to cooperation must
initially be a willingness on the part of governments to re-examine
their resource-related legislation, policies, processes and
mechanisms, and to embark upon reforms that would acknowledge the
importance of water to all resource sectors and Tlife support

systems.
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10.1.3 The Keed for a Common Vision for Integration

Wwithin the natural resource management domain, how can
institutional arrangements for water resource management be changed
or established so that a common vision of what is required to
achieve integration is embodied in all of the components or leverage
points for integration?

Recognition that water resource management is being guided by a
set of recognized 'principles’ has become an encouraged method among
a number of countries (an example set of principles is found in
Appendix 6). There appears to be a consensus that while a single
framework can apply in all countries, it must be adaptable (UNDTCD,
1991: 35). The desirability for such an approach is illustrated in
the instruction by the Preparatory Committee for the United Nations
Conference on Environment and Development (UNCED, 1991: 3) to the
Secretary General of the Conference to take into consideration, in
the preparation of a plan and action program for the 'Protection of
the Quality and Supply of Freshwater Resources', "... the need to
establish and apply principles of sound water resource management,
taking into consideration practices of water use prevailing at
social, national and regional levels."

In later preparation for UNCED's 1993 Conference (1992: 4), the
use of such principles as critical goals appeared to be further
strengthened.

Integrated water resources management should be carried

out at the catchment basin or sub-basin level, taking into

account existing interlinkages between surface and ground
waters ... [P]rincipal goals should be pursued as follows:

™
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a. to promote a dynamic, interactive, iterative and
multisectoral approach to water resources management,
inctuding the identification and protection of
potential sources of freshwater supply, which
integrates technological, socic-economic, environ-
mental and human health considerations;

b. to plan the vrational utilizations, protection,
conservation and management of water resources based
on community needs and priorities and within the
framework for national economic development policy;

c. to design, implement and evaluate projects and
programmes which are both economically efficient and
socially appropriate within clearly defined
strategies, based on a full public participatory
approach, including the participation of women and
indigenous peoples in water management policy-making
and decision-making at the community level as well as
at the national, regional and global levels.

As well, in Canada, provincial governments such as Manitoba's
through its Round Table are, for the first time, endorsing
principles and guidelines for sustainable development. Principles
such as “Integration of Environmental and Economic Decisions®
(Manitoba, wundated: 6) and guidelines for "Integrated Decision-
Making and Planning” (Manitoba, undated: 9), are viewed as
‘integrative' requirements to be met for formulating and
implementing strategies for land and water management.

Sustainable development requires integrated management and

decision-making to optimize opportunities and benefits to

resource users, Equally important, sustainable
development requires that relevant stakeholders affected

by management and development decisions -be involved and

help make the difficult choices and trade-offs.

(Manitoba, undated: 2)
The Manitoba Government approach is graphically illustrated in

Figure 10.1.
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Figure 10.1
Manitoba Government Use of Principles
for Achieving Integration in Resource Management

SOURCE: Manitoba Government, Manitoba Round Table on Environment
and Economy. Undated.

The use of principles, therefore, has become recognized at
various levels of government as providing a framework for
integration. Building them into water resource-related legislation,
policy, processes and mechanisms would incorporate these
requirements into the foundation components of resource management.

Such integrated water resource management principles should be
endorsed by the federal government and its respective departments,
and promoted for use by all provinces and territories. Institutions
such as the Canadian Council of Ministers of the Environment (CCME},
and both the National and Provincial Round Tables, could work

towards establishing a common set of principles though a consensus-
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building process. When accepted, these principles could be used to

guide 4!l provisions in those mechanisms and processes that foster
federal-provincial cooperation and coordination in water resource
management.,

The provincial and territorial governments would not be limited
in any way by federal jurisdiction in the embodiment of these
principles in their respective legislative and policy instruments.
The application of these principles by Canadian jurisdictions would
be on a voluntary basis through federal/provincial/territorial
agreements suct as political accords. They would not, therefore,
have any enforceable compliance requirement {Whyte, 1986: 322-323).
But they could at least provide the opportunity for a high-profile
common vision among governments, the public and industry - a first

step towards achieving integrated water resource management.

10.1.4 Implementing the Vision: Principles for Witer

Resource Management

The AL-PAC case study has illustrated that natural resource
management is given authority and direction by legislation and
policy, and that, through the latter, it 1is given processes and
mechanisms (means) by which stakeholders make decisions. It has
also clearly illustrated that the management process has stages
(Section 1.3) which are linked, more or less, in a sequence with

inter-dependencies among stages. Consequently, processes and
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mechanisms within each stage are influenred by what is or is not
done in the preceding stage. For example, the results of the case
study have shown how weaknesses in {or the absence of) legislation
appear to result in apparent weaknessas in palicy and process,

It has also shown, in the operational sense, that when statutes
are either not in place or do not require that regional planning and
impact assessment be carried out prior t» large-scale project
developments, then the subsequent stage in the process is without a
broad framework and information base for decision-making. The case
study has demonstrated that natural resource management is a process
with stages, and that in order to function in an integrated rtashion,
the institutional arrangements supporting it must acknowledge and
provide for the inter-relationships among sectoral interests
throughout. These institutional arrangements must be proactive with
regard to broader social, economic and environmental goals, rather

than just being reactive to sectoral goals.

10.2 LEGITIMIZATION REQUIREMENTS FOR CHANGING
INSTITUTIONAL ARRANGEMENTS

The Federal Water Policy “... endorses an integrated approach

. that ensures that the many values of water and related resources
are recognized, and ensures the continued productivity of the

resource and the ecosystems that depend on it" (Environment Canada,
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1987: 10).  As pointed out in Section 1.4.2, this policy is not
explicit on how such an approach is to be operationalized, other
than throuyh generally described actions which refer to the
necessity for adhering to and encouraging "... integrated water
resource planning and plans; establishing evaluation criteria
relative to federal water goals; and the use of EIA to ensure
possible adverse impacts of projects are mitigated" (Environment
Canada 1987: 10).

The following paragraphs, based on the research results of the
AL~PAC case, recommend explicit actions that the federal government
should take in the area of legislation and policy to provide for

integration in water management.

10.2.1 Cohesive Legislation to Reguire Integration

As water is the most critical resource and its use is central
to most sectoral federal government activi:ies (e.g., forestry,
environment, fisheries), integrated water resource management
principles or requirements (an example can be found in Appendix 6)
should be embodied in all resource-related legislation. Initially,
the "top-down" requirements of a central agency would have to be met
by all federal departments in the implementation of respective
statutes and policies. This could be seen as an interim step until
such time as individual departments were able to obtain revisions to

their respective statutes and policies in order to incorporate the
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principles. It is worthwhile to note that a similar approach has
already been recommended by the federal Interdepartmental Committee
on Water (ICwW, 1990: 5).

Federat governmental policy programs and funding approval
procedures could also be revised to include integrated water
resource management principles as part of the screening criteria
against which new departmental policy and project initiatives are
judged (e.g., Regulatory Impact Assessment Statements analysis).
Such screening procedures could include policy and project proposals
which have a wide range of possible impacts.

To illustrate, the process to be established by the anticipated

passage of Bill C-13, the Canadian Environmental Assessment Act

(R.S.C. 1992, c. 37), to provide for new legislated federal
~nvironmental assessment, can include integrated water resource
management requirements., This would be done through Ministerial
Powers under its section 58 (1), that could affect proposed projects
involving federal interests. Policies developed to elaborate on and
operationalize the purpose and process of the statute could,
therefore, establish integration requirements for project assessment
and reviews within the EIA stage that would focus on meeting
sustainable water-use requirements.

Thus, federal legislation for all resource-related sectors
would require enhanced integrated decision-making through policies

and programs emanating from the respective statutes.
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10.2.2  Providing a legitimized Context for Project Decision-

Making through Federal Stewardship and Science

As noted in the Introducticn to this chapter, the sustainable
development concept requires that society must ensure that resource
needs are met so that human needs can be met. Past decision-making
in resource use has been compartmentalized sectorally by private
industry and by government departments, each operating separately to
meet organizational objectives (Mitchell, 1989: 304-305).
Unfortunately, as this research has demonstrated, this has led to
fragmented knowledge and understanding of resources and a potential
failure to meet their needs.

[t is apparent that a number of requirements must be met, if a
context for consicering land-use alternatives within a water basin
is to be provided. Based on the findings of the AL-PAC case study,
it is mandatory that:

the interests of all the main stakeholders in the watershed be

known. Identifying federal interests for other stakeholders

would help to identify issues of related concern and to foster
the establishment of common objectives for the area. Federal
interests could be documented throughout the country as input
data for the planning process.

. In addition, institutioral arrangements would need to be in
place to provide a planning framework for integrated decision-

making. Provision of such a framework could be established

under the Canada Water Act (R.S.C. 1970, c. 5, 1st Supp. s. 1),
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and federal/provincial cooperative agreements for such purposes
have had some success. However, Kennett {1991: 101) points out
that "interjurisdictional water issues pase particularly
difficult problems for cooperative federalism, as shown by the
slow pace of negotiations and the limited number and scope of
water management agreements." Kennett's (1991: 191-227)
constitutional analysis of interjurisdictional water management
argues that federal jurisdiction over trans-boundary water
issues could involve considerations of a number of alternative
federal water policies. Included here would be "direct federal
legislation [under the national concern branch of POGG,

Constitution Acts, 1867-1982 (ss. 91-92)] through the enactment

of water quality standards and minimum flow requirements in

watersheds crossing provincial and territorial boundaries"

(Kennett, 1991: 222-227). Kennett (1991: 226) suggests that

once such an action is taken, this "might create incentives for

federal-provincial and interprovincial cooperation in water
management."

Assuming, for the moment, that basin standards could be
established, cases such as the AL-PAC experience could benefit from
cooperative arrangements on a number of accounts. Inter-
Jurisdictional standard-setting among interested parties alone would
require considerable negotiation and cooperation, as would periodic
standards review. Results from the AL-PAC case study suggest that
not only are agreements on standards required, hbut also agreements

are necessary between governments and industry in order to develop
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hases of information to be wused for establishing baseline
conditions, land-use planning, and the assessment of alternative
fand-use scenarios and their potential cumulative impacts on water
hasins relative to agreed-upon standards. Information developed
through such arrangements would also support water-related
activities in the next stages of integrated watershed management -
i.e., project assessment and approval, and project monitoring.

It is recommended that federal government responsibilities in
such arrangements, in addition to providing enhanced leadership on
standards-setting, could focus more emphatically on the provision of
data collection and interpretation services to the provinces. While
improved knowledge of water conditions in particular basins is
essential for short-term decision-making, an enhanced federal role
in water research is needed to address longer-term issues. "We need
more forward-looking, anticipatory and speculative research directed
towards forestalling rather than rectifying problems" (Pearse et
al., 1985: 123). 1t is suggested that an enhanced federal political
commitment to such research and its results could assist in
supporting increased cooperation in integrated watershed management
for areas such as that involving the AL-PAC case.

Without partnerships for water resource data collection,
assessment and monitoring, backed by long-term water research
standards, the project review and monitoring stages of integrated
water vresource management will be plagued by mistrust and
uncertainty. The AL-PAC case has clearly identified the need for

new institutional arrangements for both standards-setting and
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coordination in order to ensure that satisfactory watershed planning
takes place prior to project reviews. T.° establishment cof such
arrangements through federal/provincial cooperation appears to of fer
benefits to all stakeholders, in both the short and the longer term,

as it provides an opportunity for more informed decision-making.

10.3 PROCESS/MECHANISM REQUIREMENTS FOR CHANGING

INSTITUTIONAL ARRANGEMENTS

10.3.1 Integrated Watershed Management

The AL-PAC case study results have shown that reforms must
acknowledge the fact that the institutional arrangements for natural
resource management should have a geographical focus in their
application. The most appropriate and commonly accepted spatial
unit is the watershed (Canada, 1987: 10; Burchi, 1985: 297; Kindler,
1992: 2.12).

As Kennett (1991: 39-44) has indicated, integrated watershed
management is not a new or established concept, having been a topic
of discussion in the literature for a number of decades. One
problem appears to be its actual implementation. “There have been
few examples of integrated resource management despite a number of
calls for such a management philosophy. [Integration among resource

sectors is at a most embryonic stage.] The extent and the
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importance of the links between resources has only [recently] become
recognized" (McDonald & Kay, 1988: 22G).

Integrated watershed management and recognition of the
watershed as the geographical management unit for integration has
been accepted as official federal government policy in the Federal
Water Policy {Environment Canada, 1987: 10). Integrated watershed
management could be envisaged as an intensive legitimized consensus-
building process. Within this process, the stakeholders (federal/
provincial governments, the public, industry), wusing mutually
agreed-upon institutional arrangements, would manage the water and
other resources of the watershed through policy-setting, planning,
project consideration/approval, project monitoring, evaluation and
feedback.

Through integrated decision-making, the opportunity for a
balanced perspective would theoretically be possible in each stage
of the resource management process - for example, in regional land-
use planning and EIAs. However, given the constitutional
distribution of powers for water in the Canadian federal system

(Constitution Acts, 1867-1982) and the extent of intergovernmental

conflict between federal and provincial powers over water
Jjurisdiction, it would not be overly pessimistic to suggest that
establishing watershed management which encompassed explicit
integrated water management criteria or requirements to cover all of
the five geographical areas within Canada's five watersheds would be

fraught with difficulty. Such a normative and intensive approach
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would be truly difficult to achieve without renewed political

commitment.

10.3.1.1 Opportunities for integrated watershed management

10.3.1.1.1 Preventive integrated watershed management

Geographical areas undergoing little stress and/or relatively
undeveloped (such as the AL-PAC case) appear to hold out the
opportunity for integrated watershed management with more of a
preventive focus. However, as pointed out in Chapter 3, it is often
difficult, if not impossible, to muster enough public support and/or
political ccomitment for an integrated watershed management approach
to be taken seriously. Support generation has historically demanded
a full-blown crisis to focus the perceived needs and to give
consideration to managerial, financial and other institutional
arrangements that could address it.

The thought of preventive action raises a number of questions
which are difficult to answer. When is the time right for pursuing
an integrated water resource management approach? What economic
signals do we watch for to indicate that a watershed will likely
undergo some form of large-scale development, and thus impact on the
ecosystem? Which level of government watches for signais, and which
level ‘hoists the flag' to indicate that it is time to consider an
integrated approach? When is it feasible for the federal,
provincial and local governments, as well as industry and the
public, to begin considering and developing information needs for

the production of watershed plan alternatives? Do we wait until



proposals Tlike AL-PAC and Grande Baleine (the James Bay hydro
development project) emerge after an Approval-in-Principle has heen
signed, without stakeholder participation, before initiating
integrated watershed management approaches?

The perspectives of most of the stakeholders in the AL-PAC case
(including those of the AL-PAC Review Board) have indicated that
integrated planning, and examination of alternatives and their
cumulative effects on a watershed basin, should be carried out
before any Agreement-in-Principle has been signed for a large-scale
developmant proposal. How, then, can such a requirement be
triggered, and what institutional arrangements can be suggested to
support integration? The recommendations put forth in section
10.3.3 indicate that federal EIA could provide this trigger if $.91

of the Constituticn Act (1867-1982) provided the jurisdictional

basis of power.

10.3.1.1.2 Within existing arrangements

A number of types of opportunities appear to exist for applying
integrated water resource management principles within processes and

mechanisms contained in federal/provincial agreements and programs.

Examples include inclusion in agreements flowing from the Canada

Water Act (R.S.C. 1970, c. 5, 1st Supp. s. 1), which provides for
the “management of the water resources of Canada, including research
and the planning and implementation of programs relating to the

conservation, development and utilization of water resources.”
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As reported in the (anada Water Act Annual Report (Canada,

1990b: 6), seven cooperative water resource management programs were
ongoing and six were under negotiation under this Act. While each
of these activities presents an opportunity for adoption aof
integrated water resource management principles, the proposed
Mackenzie River Basin General and Master Agreements provide an
example for illustration with a direct context for the AL-PAC case.
The Mackenzie River Basin Committee, which has members from the
Governments of Canada, Alberta, British Columbia, Saskatchewan, the
Yukon and the Northwest Territories, has been working towards a
master agreement for cooperative water-sharing among jurisdictions
(Canada, 1990b: 9). Broad principles, goals and objectives will
provide a basis for the functioning of a water resource management
board for the watershed, which should include integrated water
resource management principles. The seven bilateral sub-agreements
among the various jurisdictions should incorporate such principles
as well.

Programs such as the Fraser River Estuary Management Program
(Canada, 1990b: 53), established in October 1985 in order to "guide
economic development while protecting the environment of the Fraser
River Estuary", could also embrace integrated water resource
management principles through its processes and mechanisms and as

requirements in its activity programs.
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10.3.2 Achieving Integration through Interdepartmental

Coordination

The role of the Interdepartmental Committee on Water (ICW),
administered by Environment Canada, could be given the mandate to
provide a legitimized vehicle for the preparation and implementation
of an interdepartmental action plan to embody integrated water
resource management principles in federal legislation, policy,
processes and mechanisms. As the AL-PAC case has indicated, the
level of cooperation among departments to do this would likely be
difficult to achieve and would only have some hope of success if
legitimized at the highest political level. The ICW, however, has
already acknowledged the need for a concerted federal effort in
water resource management in 1990 by recommending that the federal
government should "increase use of the Interdepartmental Committee
on Water to enhance integrated federal decision-making with respect
to water-related policies and programs" (ICW, 1990: 5). What
appears to be needed now is the political commitment and effort

required to move ahead and to get the job done.

10.3.3 EIA as an Integrative Planning Tool

The federal role in integrated watershed management can be
enhanced through the use of EIA. Institutional arrangement

modifications for this purpose should include the following:
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Federal/provincial accords embracing integrated water resource
management principles should be established to provide a
framework for carrying out EIAs within a province when both
federal and provincial interests could be impacted upon
(including interjurisdictional waters). It is suggested that
such agreements require that these principles be endorsed and
implemented as requirements. A foundation, therefore, would be
provided for examining potential intersectoral relationships

and/or impacts on water resources.

Sectoral federal institutional arrangements should acknowledge,
provide for and utilize EIA as an integrative planning tool for
water management. This would assist in ensuring that a
particular sector's interests can be assessed and reviewed in
relation to a set of common goals for a particular geographicatl

area at the project stage of the resource management process.

Integration of sectoral federal interests in a particular
geographical area should take piace prior to participation in a
joint, federal/provincial EIA. This task must be completed so
that potential federal intra-departmental conflicts over water

use can be resolved before entering into the larger arena.

federal interests, and when they are affected enough to trigger
federal EIA legislation and involvement, should be clarified in

statute and policy. It is apparent that what triggers the EIA
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process is unclear to the general public, as different federal
departments are perceived as communicating such triggers
separately and differently. Some form of integrated federal
communication is needed in circumstances where federal
interests could be impacted upon so that the public can better
understand the federal government's interests and position. A
single-window approach would avoid the federal government being

perceived as a unified group of disparate perspectives.

Federal legislation should be enacted to require that, under

POGG (Constitutional Acts, 1867-1982, s. 91), an accepted level

of regional planning and associated impact assessment be
completed prior to any EIA of any large-scale project that
could affect federal interests (including potential
interjurisdictional effects). This would help to ensure that a
regional policy framework and adequate information base against
which project proposal impacts on water could be assessed, was

in place prior to consideration of major projects.

The federal government should encourage and establish
partnerships for integrated data collection and monitoring with
provinces and private industry for geographical areas where
water is or could likely be under considerable stress by
development. Such partnerships would foster integrated
perspectives on the present condition of water bodies and their

assimilative capacities. This, in turn, would help provide
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greater opportunities for providing a common information base
for predicting impacts and, thus, decision-making on proposals,

as well as project monitoring requirements.

Federal project assessment and review should be designed so
that it can be part of an "integrated impact assessment" that
considers the project's ability to achieve broader sacietal
goals. It is apparent from the research that the EAkP nrocess
(EARP, 1984) may be incompatible with integrated resource
management principles - i.e., it may be prejudiced in favour of
the environment. Results from the AL-PAC case indicated that
the EIA review process should look at economic, social and
environmental goals in a proactive integrated fashion within a
single planning framework. It is suggested that the purpose
and scope of a review must consider all of these factors, and
that no one factor should dominate; thus, the best compromise
is the one that optimizes the benefits when considering all of
them. Interview results indicated an opinion that the AL-PAC
review process was prejudiced towards the environment and, as
such, that no opportunity was provided to determine whether or

not the project made any economic sense,

Federal/provincial accords for carrying out joint and/or
delegated EIAs should be negotiated to require that upstream
impacts (in the production line) of a project be included as a

requirement if it could add to any potential impacts on federal
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interests (e.g., fish habitat in the AL-PAC case). A major
concern during the AL-PAC case was that the impacts of the
forest harvesting required to feed the mill was not included in

the federal/provincial "AL-PAC EIA Review”.

Federal departments should be required to develop environmental
objectives related to water that will assist in ensuring that
each department's activities are compatible with all federal
and federal/provincial institutional arrangements (including
multi-year plans to meet these objectives). Through such a
requirement, the federal government could provide cohesive
support and a unified response to integrated water management
in both the regional planning and EIA stages of resource
management (Figure 1.3). For example, while targets such as
the national objective of achieving net gain in the productive
capacity of fish habitat are a first essential step, goals
related to specific geographical areas (e.g., watersheds,
basins) appear to be critical, both to the local resources
within the regional planning context and to their potential
contribution towards achieving such national targets. The ICW
could be used as the main mechanism for coordinating the

preparation of plans, once this mechanism's enhanced role is

legitimized.
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10.4 CHANGES IN PERSPECTIVE FOR IMPROVED INSTITUTIONAL
ARRANGEMENTS

10.4.1 Political Perspectives

The need for a renewed political commitment to federal/
provincial cooperation is discussed in section 10.1.2. 1In addition,
the AL-PAC case study has demonstrated the need for increased
interdepartmentel cooperation within each gocvernment level. [n the
provincial domain, the impacts of forest harvesting practices were
not included in the integrative EIA process during the AL-PAC
review. The prevailing political perspective of the provincial
department responsible for forestry claimed that that department's
review process was better than the AL-PAC EIA process. Whether or
not this is true is not the point. The point is that having
separate processes prevents the kind of planning and assessment
required to integrate intersectoral considerations and viewpoints.

Within the federal government, political resistance to
integration was similarly evident. Research results clearly
indicated that the federal Environment Minister endured many months
of public pressure before finally acknowledging that federal
interests could be affected and that the spirit of the EARP
Guidelines (1984} should be considered within the AL-PAC assessment
process.

While the Constitution Act (1867-1982) does divide the

responsibilities for resource managerent between the two Tevels of
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government, changed political attitudes towards cooperation in
decision-mak ing are critical to overcoming the 'turf-protective'
attitudes of the past. Integration can only occur if new
arrangements for cooperation explicitly recognize and respect

jurisdictional powers.

10.4.2 Scientific Perspectives

Neither the federal nor the Alberta EIA policies recognized any
explicit requirements for the iaclusion of distinct ‘'scientific
perspectives', In the AL-PAC case, 'scientific perspectives' were
put forth by both the federal and Alberta governments, by the
proponent, and by the public. In other words, it was merged with
the government's organizational perspectives, with the proponent's
corporate interests, and with the public's for-and-against
organizational factions.

As there was no credible pool of common scientific information
for each stakeholder to draw upon, the credibility of each party's
information was held in contempt, thus discrediting the entire
process in the minds of some stakeholder groups. Subsequently, it
is recommended that if the integration of stakeholder perspectives
regarding the impacts of plan: and projects is to be taken seriously
by governments, then government must recognize that a neutral
scientific perspective is a requirement, and that it must be

provided for in policy and process.



10.2.5 Summary

Within this chapter, a number of recommended actions have been
given for strengthening the federal role in integrated water
management through changes (or additions) to tle type of
institutional arrangements in place at the time of the AL-PAC case
study. The AL-PAC case, which epitomized institutional arrangements
weaknesses in resource management, has served as an ideal model for
recommending change. Central to any hope of operationalizing these
recommendations is the perceived need for a renewed political
commitment to federal/provincial cooperation in the resource
management domain, particularly with regard to water resource
management. Without such a commitment, and given the division of
responsibility for natural resources among these levels of
government, many of these recommendations will likely be dismissed.

With political commitment, the recommended arrangements could
provide for more informed political decision-making, thus minimizing
political uncertainty in addressing the complexities associated with
the ecology and the goals of sustainable development. The time to
start implementing these recommendations is now,

The following final chapter provides a critical assessment of
the completed dissertation and the research activity that was
conducted to produce it. Additional avenues for research are
identified that could assist in furthering and improving upon both

the research process and its direction.
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CHAPTER 11

CRITICAL ASSESSMENT OF THE RESEARCH DESIGN,
RESEARCH RESULTS, AND SUGGESTED FUTURE AVENUES FOR RESEARCH

11.0 INTRODUCTION

A critical reflection on the research design and its success
and/or failure in addressing the research objectives provides a
valuable end-point to this dissertation. Identification of its
strengths and weaknesses, and adjustment to them, enhanced the
enquiry's integrity.

This final chapter, therefore, describes the results of a
critical assessment of the following:

the use of EIA as the entry point intu examining the
resource management process:
the research direction;

selection of the AL-PAC proposal experience as the case

study;
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the evaluation framework, methodologies and data sources;
and

the overall capability of the research design to provide
results which can serve as a basis for suggesting changes
to institutional arrangements that will further federa!
leadership and participation in integrated resource

management through integrated water planning.

11.1 EIA AS THE ENTRY POINT FOR ANALYSIS

The use of EIA as the entry point (Section 3.1.2) into this
examination of a resource management process appears to have been a
good decision.

In the AL-PAC case, EIA has served to identify the resource
development-related stakeholders, their respective interests, the
authorities (legislation/policies) upon which these interests are
based, and the processes and mechanisms which were put in place to
empower them. Relative to all of these, it has also provided the
opportunity to observe and analyse how these interests were managed,
and to obtain a measure of satisfaction/dissatisfaction with the
institutional arrangements in place prior to and during EIA, and
those needed for certain post-EIA activities. The focus of EIA -
the AL-PAC project proposal - and its process forced stakeholder
interests to come together in a test of the adequacy of

institutional arrangements. The test ultimately exposed weaknesses
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that served as leverage points for suggesting change to those
institutional arrangements having a bearing on EIA and on the

preplanning required prior to such assessments.

11.2 THE RESEARCH BIRECTION

The AL-PAC case and use of the evaluation framework provided a
sound means for examining how stakeholders participate in a
decision-making process where the central conflicting issues are
dominated by concerns for water quality and economic development.
As such, the results obtained made it possible to assess, firstly,
institutional arrangement weaknesses in resource management and,

within this sphere, inadequacies related to ptanning for water use.

11.2.1 Case Study Selection

The AL-PAC proposal has proven to have exceeded expectations,
relative to the criteria used for selection of the case study. It
epitomized how current institutional arrangements are failing to
provide for integrated decision-making. Intensive stakeholder
involvement in attempting to influence a decision on the mill
resulted in such a high public profile that the scope of the review
evolved and broadened to encompass more perspectives and a much

larger geographical area than originally intended. As well, the



focus evolved to consider not just the environmental impacts of one
mill, but the cumulative environmental effects and social impacts of
a number of proposals on an entire watershed,

Because of this breadth of scope and focus, the AL-PAC case
also included the participation of governments and their departments
on the federal, provincial, territorial and local levels, thus
providing for an assessment of governmental positions and those of
sector-related departments, and their legislation, policies, and
processes and mechanisms. This provided an opportunity for
examining intersectoral barriers to integration and for identifying
how successfully institutional arrangements either contributed to
and/or reduced such barriers.

Another unique aspect of the AL-PAC case study was its
dynamism. As stated at the outset in Section 1.2, the ecosystem/
geographical focus, the interest to resolve conflicting views, and
the evolution of the process, together formed a unique opportunity
for insightful research into systems breakdown and into emerging
perspectives on how to resolve failures occurring in the process.

The decision-making process became somewhat flexible in scope
and its participants attempted, through various types of
interaction, to reach a decision that allowed the proposal to
proceed. Interaction could therefore be examined from a beginning,
or preplanning stage, through to a conclusion, or final decision/
implementation stage.

This complete cycle allowed an examination of the evaluation

framework components and criteria throughout an entire process.
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This ahility to track a project's entire development provided
greater opportunity for applying the methodology and, consequently,
for obtaining more comprehensive results. Lack of this evolutionary
characteristic or strength in the Rafferty-Alameda Case prompted the
author to drop it from the research design during the initial

research stage of this dissertation,

11.3 THE EVALUATION FRAMEWORK

11.3.1 Use of the Components

The evaluation framework generally proved to be an effective
template for analyzing the source material, and for identifying,
describing and assessing weaknesses in institutional arrangements.
In conducting the research, it became evident that the four
components selected (context, legitimization, process/mechanism, and
perspectives) were the main leverage points in the case for
identifying weaknesses and for prescribing improvements for
integration. The interaction between these components provided a
dynamism which allowed the researcher to identify how and why
systems failure was occurring. Interview results tended to confirm
that structure was not a major contributing weakness or barrier to
integration, and the functions that were identified and examined
were easily dealt with as outcomes of legislation/policy and/or

process/mechanism,

302



The use of the components within the framework also provided an
opportunity to track weaknesses from one component to another, thus
identifying apparent interactions and possible cause-and-effect
relationships. The most obvious example proved to be that
weaknesses in legislation appeared to contribute to weaknesses in
policy, and similarly from policy to processes and mechanisms. The
use of the perspectives component was not without difficulty.
Having perspectives of two types, one as a component and another as
a criterion, sometimes added confusion during the analysis and
created a constant need to keep clarifying one's own perspective and
interpretation of the tw..

On the more positive side, the components served well as a
focus for applying the seven criteria (Section 3.2.3.2), guiding the
writer through a step-by-step process of identification and
assessment. As a result of the discipline enforced by the
framework, not only was individual data collected that could be
normalized by criteria, but relationships between components became
easily identifiable,

Apart from the more active use of the framework when applying
it to legislation, policy, etc., it also proved to be a useful tool
for organizing other research elements. It served to normaltize data
from review of the newspaper articles and correspondence in order to
provide a basis for related structured questions for the interviews,
and for normalizing the results received from both structured and

unstructured interview guestions.
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11.3.2 Use of the Criteria

While the evaluation framework criteria (Section 3.2.3}:

1. multiple-purpose, multiple-means, multiple-participant

strategies (MPMMMPS)

2. blending various resource sectors (sector blending)

3. resource management as a mechanism for social and economic

change (socio-economic tool)

4. achieving accommodation and compromise ({conflict

resolution)

5. strategic in planning

6. interactive in planning

7. adopting multiple perspectives (multiple perspectives)
generally proved to be satisfactory, there are a number of cautions
or concerns that need to be expressed with regard to their use.

With regard to the application of the criteria to official
documentation, flexibility in interpreting how they are applied to
each of the four components {context, legitimization, mechanisms and
processes, perspectives) is required. Some of the criteria may be
more applicable to one component than to another in terms of the
difficulty in obtaining a discrete measurement of the resufts. To
illustrate, the requirements of the first four criteria (MPMMMPS,
sector-blending, socio-economic tool, conflict resolution), which
deal more with WHAT should be included, are readily applicable to
all components. However, the latter three (strategic in planning,

interactive in planning, multiple perspectives}, which deal with HOW



things should be done, are more readily applied to processes and
mechanisms, as they are explicitly action-oriented.

Legislation, on the other hand, did not generally provide
explicit details on operationalizing its purpose. The researcher,
however, should not feel threatened by unevenness in the detail of
the results received by this one methodology. Results obtained from
the other two methodologies utilized (correspondence/newsclipping
review, interviews) supplement these findings to provide balanced
overal] results for a particular criterion.

Another concern with the use of the criteria was difficulty in
not appearing repetitious in identifying and describing weaknesses
with regard to several of the criteria requirements. To illustrate,
stakeholders' interests are addressed in a number of ways within
several criteria. Conflict resolution deals with sectoral
interests, as does MPMMMPS and sector-blending. While the
requirements of each of these criteria are explicit, reporting the
results of their application without overlap (i.e., spilling over
into the area of the next criterion) required constant attention to

the borders of each.



11.4 METHODOLOGIES AND DATA SOURCES

11.4.1 General

The method used for the identification and description of
institutional weaknesses and recommendations for improvement proved
to be both practical and logical in terms of ease of data collection
and analysis. It provided a thorough understanding of the case
study. The sequential gathering and analysis of data - from the
initial correspondence/newsclipping reviews, from the interviews,
and, finally, from evaluation of the official documentation - proved
to be a building prccess, each step contributing both to a widening
knowiedge base and to confirmation of the interdependent research

results,

11.4.2 Individual Methodologies and Data Sources

Analysis and review of the newspaper articles provided a
'reported' view of the issues, identification of the main players
and their perspectives, and an approximate chronology of the events
and actions. Concomitantly, analysis and review of the relevant
correspondence presented a more ‘'official’ view of events and
results as communicated among the stakeholder groups and
individuals. While it assisted in clarifying and confirming the

results obtained from analysis of the newspaper content (by

306



providing a second source with stated stakeholder positions), the
correspondence also provided evidence of what the stakeholders
believed to be (or should be) the federal role in the AL-PAC case.
Indications of expectations of the applicability ar. adequacy of
legislation/policy {particularly federal} were obtained, exposing
percejved weaknesses in institutional arrangements. The evaluation
framework served to organize the results of these analyses and
reviews so that the findings could be normalized with those obtained
from other sources.

Although it proved satisfactory for the above-noted purposes,
review of the newspaper articles and correspondence appeared to be
lacking with regard to their identification of the full range of the
main policy and legislation instruments and the mechanisms and
processes inherent to the AL-PAC case. To fill this gap, an
adjustment had to be made in the original research plan. The
revision required interviewing the stakeholders involved in the
AL-PAC case before evaluating official documentation having a
bearing on the case. Survey research respondents provided pertinent
documentation on legislation/policies. To elaborate somewhat, much
of the documentation required would not have been obtained without
having personally met with those persons who were both
representatives of a stakeholder group and, at the same time, were
responsible for a particular aspect of the institutional
arrangements in place prior to or during the AL-PAC mill episode.

Cooperation in this respect was excellent.
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fhe interviews served well to confirm many of the results from
the cther analyses, giving varying weights to the importance of
weaknesses and their causes. Few difficulties were encountered, but
several lessons were learned in the process of setting up and
conducting interviews, While everyone (save federal politicians
approached) was most cooperative, the ease with which the
cooperation was obtained varied, depending on the approach. It is
probably safe to say that during the course of the AL-PAC case, a
number of very intense and conflicting views were taken. In
reaching its compromise conclusion, various perspectives had to be
accommodated and, consequently, some had to be publicly modified to
allow this to happen. [t became clear within the interviews that
some respondents generally wanted to answer questions from an
uncompromised viewpoint, and that this would be given and could be
recorded, as long as no single viewpoint could be clearly identified
in the dissertation with a particular singular respondent. In the
interest of obtaining the frankest opinions possible, it was agreed
that this would be accommodated, where requested. Consequently, for
example, political perspectives are included in the organizational
group's perspective that they represent, thus ensuring
confidentiality of single-source information, as requested.

Although other difficulties were encountered in the use of the
questionnaire, they were overcome through interaction within the
interview. Questions should be as short as possible and with single
concepts, as repetition of the longer questions was sometimes

required by the respondent in order for him/her to understand what
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was being asked. It also became difficult to terminate an interview
with an enthusiastic respondent and still retain the spirit of
openness and cooperation which developed in almost every case,
Enough time must be set aside between meetings to accommodate this
aspect of the interview process.

While most people contacted were very willing and cooperative
about participating in a 20-minute interview, some difficulty was
experienced in obtaining interviews with federal ministers since
their busy schedules simply did not permit such interviews,

Interview results were easily recorded through the use of the
evaluation framework, both as the basis for structured questions and

answers, and for sorting unstructured comments among the components

and criteria for normalization.

11.5 RESEARCH EXTENSIONS

Several avenues for future research attention can be
identified. As an outcome of this work, it is suggested that the
following areas warrant research attention (in addition to research

associated with the recommendations made in the preceding chapter):

i) A study should be completed to determine how integrated water
management principles can be incorporated into federal central
agency processes - e.g, screening new legislation, regulations,

policy, and Treasury Board submissions. In this fashion, all
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iii)

iv)

new proposals could be vetted to ensure that integration

requirements will be addressed.

A study should he completed to demonstrate, through the
development of model legislation, how a federal natural

resource-related statute ({such as the Fisheries Act, R.S.C.

1985, ¢. F-14, s. 1) could embody integrated water management
principles as requirements. Individual sector statutes cou.d
therefore include accountability to address such requirements

as contributing to broader socio-economic goals.

Federal interdepartmental and intergovernmental mechanisms
involved with natural resource management decision-making
should he identified and examined to determine how they can

best address integrated water management requirements.

A study should be completed to determine private sector
willingness (single corporations and/or industry associations)
to participate as agreement partners in collecting the
scientific information needed for natural resource planning,
related project identification and assessment, and project
monitoring in selected geographical areas. [f possible, such
partnerships would obviate situations where there i35 inadequate
data for regional land-use planning (with impact assessment)
and project impact assessment by sharing hoth the

responsibility and the cost with industry.
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The above research activities and these required to pursue the
actions recommended in Chapters 9 and 10 can provide much of the new
knowledge required to introduce and reinforce the federal role in

integrated water management,
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Appendix 1

Guide for Interviewer - AL-PAC Case Study Research

A. PERSON IDENTIFICATION

NAME : *

ORGANIZATION (if appl.):

POSITION (if appl.):

PLACE OF RESIDENCE {city/town/village, province):

B.  RESEARCH BACKGROUND (read to all interviewees at start)

A number of different opinions have been expressed by individuals, groups
and organizations (public and private) on the adequacy of the resource
management decision-making process, prior to and during consideration of the
ALPAC pulp mill proposal. While various strengths in the process have been
noted in the media and elsewhere, the purpose of this research is primarily
to identify and clarify where weaknesses may have existed. The assumed view
here is that weaknesses can provide opportunities to make improvements for
strengthening the decision-making process and its foundation in legislation,
policy and process.

C. QUESTIONS
[. GENERAL

1. How would you rate your general level of satisfaction with the way in
which the proposal was handled? (the whole process) (check one: )

a) __ fully satisfactory

b) _ satisfactory

c) ___ partially satisfactory

d) __ somewhat unsatisfactory

e) totally unsatisfactory
Comments:

* NOT TO BE CITED IN RELATION TO A SINGULAR SPECIFIC VIEWPOINT.
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During the planning and review process surrounding the ALPAC proposal,
what stage stands out in your mind as the most satisfactory in terms of
execution? (check one: {

Comments:

preplanning done by the province in the area prior to project
consideration

project proposal itself by ALPAC

the initial review of the proposal prior to the joint review
the joint fed/prov EIA review (DeSorcy panel)

the scientific review

none of the above - please specify:

Which of the stages was the least successful in terms of execution?
(check one: )

Comments:

preplanning done by the province in the area prior to project
consideration

project proposal itself by ALPAC

the initial review of the proposal prior to the joint review
the joint fed/prov EIA review (DeSorcy panel)

the scientific review

none of the above - please specify:
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[T. SPECIFIC WEAKNESSES

What were the main weaknesses in the decision-making process? The answers
are divided into four categories: direction, results, process and focus.

1. DIRECTION: for the statements below, indicate their importance as a
major weakness on scale of 1 to 5; 1 = not important,
5 = extremely important

a)  GOALS/OBJECTIVES: A major weakness was:

i) lack of known socio-economic goals for the project
ii) overall purpose and benefits not adequate as defined
ii1) government departments representing different sectoral

interests lack common objectives

Comments:

b)  LEADERSHIP: A major weakness was:

i) lack of federal leadership to exercise mandate
i) lack of provincial leadership to exercise mandate
i) lack of territorial leadership to exercise mandate
iv) nothing lacking or inadequate
Comments:

2. RESULTS: select one ( ) of the following statements as true.

a)  ISSUES:
i) the most important issues/concerns were not identified

i1) the most important issues/concerns were identified, but were
not satisfactorily dealt with
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a}  ISSUES: (cont‘'d)
iii) the issues/concerns were adequately dealt with

Comments:

b)  UNDERSTANDING: Select ( ) the statement which best describes your
feelings:

i) the impact of the mill on the environment was never

adequately known before the project was approved

i) project approval to proceed was based on & thorough
investigation of the environmental consequences prior to
commencing construction

Comments:

3. PROCESS: {check one: )
Yes No

a) the decision-making process achieved the compromise
required to permit the project to proceed, while
ensuring that environmental impacts will be within
acceptable limits

b} the review process provided adequate opportunities
for those interested to give their viewpoints

c) the review process was open in nature and designed
to obtain as many perspectives as realistically
possible

d) the review process was driven by a narrow
perspective, rather than the range of perspectives
representative of those affected

Comments:




1)

iv)
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In your opinion, the review process was designed to achieve: {check: )
environmental goals ii1i) __ economic goals
___ social goals iv) _ political goals
__ combination of the above - specify:
Comments:
FOCUS: (check: )
The geographical focus of the review process was: (check one: )
adequate i1) ___ inadequate
If the above was answered INADEQUATE, then the process was too
geographically limited during:
the initial review iv) the joint fed/prov EIA review
~ " (DeSorcy panel)
the scientific review wvi) _ all of the above
Comments:

Was there a lack of political commitment tc the following goals by the

federal, provincial, or territorial government? (check one:

yes i1) no

If the above was answered YES, then which of the following goals apply?

(answer by denoting F=federal, P=provincial, T=territorial):
economic goals v) social goals
environmental goals vi) political goals

Comments:
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c) The scope of the review panels (Terms of Reference) was: (check one: )
i) adequate i) inadequate

If the above was answered INADEQUATE, then which of the limited
review(s) was/were inadequate? (check one: )

iii) initial review iv) joint fed/prov EIA review
. {DeSorcy panel)
v) scientific
Comments:

d) More attention should have been given to: (check one: )

i} ___ the technology of the mill
it) ___ the mill's impact on the environment
iii) __ adequate attention was given to hoth
Comments:

ITI. CAUSES

If you believe there have bgen major contributing factors/causes that have
created apparent weaknesses in the decision-making process, they are:

1. LEGITIMIZATION: as a cause of major weakness, rank on a scale of 1
to 5: 1 = not important, 5 = extremely important
i) inadequate legislation/policy (federal/provincial/
territorial)
ii) lack of clear jurisdiction between the federal and provincial
governments
iii) lack of clear jurisdiction for the territorial government

Comments:




ii)

iii)
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MECHANISMS/PROCESSES: rank as in the preceding question (III, 1)

SCIENTIFIC INFORMATION:

lack of scientific information on the technological
capability of the mil

lack of scientific information on possible impacts of the
mill on the environment

lack of scientific information on environmental conditions in
the possible area of impact priot to the ALPAC mill proposal
review {(e.g., baseline data)

Comments:

UNDERSTANDING:

lack of clarity and understanding of how the review process
procedures were to work

lack of understanding of what isuses and concerns were being
covered by the review panels

Comments:

COMMUNTCATION:

lack qf adequate communication between panel members and
participants

lack of communication between governments

Comments:
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IV, SCIENTIFIC INFORMATION

HYPOTHETICAL QUESTION: If complete and quality scientific information
(including baseline data) for the rivers within the Athabasca/Peace/
Mackenzie watershed had been available prior to project planning and
consideration:

a) In your opinion, would the decision-making process during the review
have been more satisfactory? (check one: )

i) very definitely
ii) _ definitely
iii) __ somewhat (more satisfactory)
iv) ___ not sure
v) no difference
Comments:

b) In your opinion, how would this scientific information improve the
decision-making process? (open question)
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c) Finally, in your opinion, would the scientific information have changed
the outcome of the decision-making process? {open question)

d) Do you have any other comments that you would like to make regarding
either weaknesses in the decision-making process or suggestions on how
the process could be improved?
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Further comments:
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Structured Responses Related to Components/Criteria

AL-PAC Case Study

COMPONENT PROCESSES/
CRITERIA CONTEXT LEGITIM[ZATION MECHANT SMS
General [.2.a, 1.3.a IT, 1.b, II1.1 I.1, 1.2,
1.3
MPMMMP S II.1.a.11,
I1.3.e,
I1.4.b
Sector~Blending [T.a.iii
Socio-Economic Tool [T.1.a.1
Conflict Resolution [1.2.a,
I1.2.b.1,
[1.2.b.11,
[1.3.a,
I1.4.c,
I1.4.d
Strategic in Planning 111.2.b
Interactive I1.3.b,
in Planning 11.4.a,
[I1.2.a,
[I1.2.c,
IV.a
{see also
I1.4.c above)
Multiple Perspectives 1I.3.c,
[1.3.d
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Appendix 3

Unstructured Responses Related to Components/Criteria

AL-PAC Case Study
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COMPONENT PROCESSES/

CRITERIA CONTEXT LEGITIMIZATION MECHANISMS
General 1v.d
MPMMMP S Iv.d Iv.d
Sector-Blending Iv.d
Socio-Economic Tool
Conflict Resolution IV.b,

IV.c,

Iv.d
Strategic in Planning Iv.d Iv.d Iv.d
Interactive
in Planning Iv.d Iv.d Iv.d
Multiple Perspectives Iv.d
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Appendix 4

Number of Interview Respondents by Group

AL-PAC Case Study Research

The following is a classification of interview respondents according

to their employer affiliation.

ORGANIZATION

Federal Government:

Provincial Government:

Northwest Territorial
Government:

Municipal Government
& Local Organizations
Native Organizations
Non-Governmental

Organizations
(other than local)

Academics, Administrators

& Corporate Interests

TOTAL:

Environment Canada:

. Headquarters (Ottawa)
. Region (Edmonton)

. Other {

Fisheries & Oceans:

. Headquarters (Ottawa)
. Region (Winnipeg)
FEARO

Dept. of the Environment
Dept. of Forestry,

Lands & Wildlife

Dept. of Tourism &
Renewable Resources

NO. OF RESPONDENTS

Lad L

28

33
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Appendix 5

Persons Interviewed - AL-PAC Case Study*

Allard, Glen. Environmental Protection Directorate, Environment
Canada. Hull.
Ayles, Burton. Fisheries and Habitat Management, Fisheries and

Oceans Canada. Winnipeg.

Beaver, William. Indian Association of Alberta and Tribal Council,
Big Stone Creek. Desmarais.

Boulden, Robert. Inland Water Directorate, Envircnment Canada.
Hull.

Bourque, Jim. Deputy Minister, Department of Renewable Resources,
Government of the Northwest Territories.

Brown, Karen. Pacific and Freshwater Fisheries Operations,
Fisheries and Oceans Canada. Ottawa.

Connelly, Robert. Federal Environmental Assessment and Review
Office. Hull.

De Sorcy, Gerald. Chairperson, Alberta-Pacific Environmental Impact
Assessment Review Board. Edmonton.

Fenner, Gerald, Vice President - Pulp, Alberta-Pacific Forest
Industries Inc. Edmonton.

Fjordbotten, Leroy. Minister, Alberta Forestry, Lands and Wildlife.
Edmonton.

Fuller, William. Resident. Athabasca.

Gamble, Don.  Acting on behalf of the Department of Renewable
Resources, Government of the Northwest Territories.

Hall, Eric. Waste Water Technology Centre, Environment Canada.
Burlington.

Heggenbothen, Ken. Alberta Forestry, Lands and Wildlife. Edmonton.
Hermanson, Ole. Mayor, Town of Athabasca. Athabasca.
Klein, Ralph. Minister, Alberta Environment. Edmonton.

Lane, Robert. Environmental Protection, Environment Canada.
Edmonton.

* Affiliations listed were in effect at the time of the interview.
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Lawrence, Randolph. Friends of the North. Edmonton.
Love, Rod. Office of the Minister, Alberta Environment. Edmonton.

Manners, Gordon, Environmental Protection, Environment Canada.
Edmonton.

Mill, Tom. Fisheries Management Branch, Alberta Forestry, Lands and
Wildlife. Edmonton.

Paschen, Gerald. Canadians for Responsible Northern Development.
Edmonton.

Pentland, Ralph. Inland Water Directorate, Environment Canada.
Hulil.

Plante, Dale. Friends of the Mill. Athabasca.

Schindler, David. University of Alberta {also member of Alberta-
Pacific Environmental Impact Assessment Review Board).
Edmonton.

Schmittroth, Louis. Friends of the Athabasca. Athabasca.

Shulte, Fred. Environmental Assessment Division, Alberta
Environment. Edmonten.

Slavik, Jerome. Barrister and solicitor, Ackroyd, Piasta, Roth &
Day. Edmonton.



Appendix 6

Integrated Water Resource Management Principles

Wherever possible, management decision-making should be viewed
in a broader geographical context, preferably on a watershed
basis.

Effective management can only be achieved through joint efforts
or cooperative partnerships, with each Jjurisdiction or
stakeholder contributing its identified area of interest
towards the coordination of the overall objective of having
national leadership with delivery at the local level.

Water must not be considered as a free good, and a fair value
should be determined through a balance of supply and demand
approaches within environmentally sustainable parameters.

In order to achieve the diverse values of our society more
adequately, water resource management strategies should attempt
to be multiple-purpose, multiple-means and multiple-participant
in nature. Singular approaches seldom address broader socio-
economic goals.

The various resource sectoral interests must be blended so that
conflicting values associated with different resource sectors
can be translated into common objectives and compatible
sectoral programs within specific geographical areas.

wWater resource management should be seen as a means to an end
and not an end in itself. Like overall resource management,
water resource management should be viewed as a means to
enhance positive social and economic change.

Coordination of diverse interests and conflicting views must be
acknowledged as a normal aspect of water resource management,
and explicit mechanisms must be put in place to facilitate the
bargaining and negotiations required to reach compromise.

In addition, in order to effect integration within the planning
component of resource management:

Resource planning should be strategic 1in nature, with
characteristics that provide a fundamental bias towards early
and continuing action; a capability to focus, and focus early,
on options; flexibility and adaptability towards changing
circumstances; and a capacity for consensus-building from the
outset, so as to develop a sense of ownership and commitment by
the participating interests,
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10.

An integrative approach to water resource planning must provide
the opportunity for interaction among stakeholders throughout
its entire process by ensuring that relevant information is
made available at the right time; that adequate consultation
and feedback take place; that values are shared and consensus
is reached through negotiation; and that proposed actions, both
feasible and acceptable, are developed and adopted.

'Technical rationality', as it has sometimes been called,
cannot be the single perspective that dominates our resource
planning practices. A multiple-perspective approach is basic
to the spirit of integration and can enhance the capacity of
planners, decision-makers, managers and stakeholders to see
resources and their use from a number of vantage points.
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