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Abstract

Public Involvement in Business Planning:
The Mistik Experience

There has been a great tendency within academia, indeed within
society as a whole, to compartmentalize disciplines into areas of
specialized isolation. Hence, we tend to deal with social issues in
isolation from environmental issues, in isolation from economic
issues. As a result of this artificial separation we seem to resign

curselves to the inevitability that because of these conflicting,

irreconcilable differences, social, environmental and economic
issues will remain isolated. This does not mean that the linkages
between the spheres are not recognized, on the contrary, the

complexity of the relationship is recognized, what is missing is a
mechanism to deal with it. It may, however, be possible to bring
together the disparate goals and objectives of economy, society and
environment through the act of planning. While not perfect, a
participatory planning process at least provides a forum through
which the various groups, perspectives and interests can try and set
a course for development that recognizes, and takes into

consideration, conflicting goals.

The great hurdle to this is for private business interests to see
the inclusion o©f non-traditional participants (the public and
interest groups) as being in the best interests of the corporation.
This discussion will seek to outline under what conditions
businesses are most 1likely to engage in participatory management
practices and how public policy and public decision-making can help

create these conditions.

iv



Acknowledgements

There are many people to thank for their support and friendship. I
would like to thank the students and staff of the School of Planning
at the University of Waterloo who made my stay in Southern Ontario a
very happy and memorable experience. The University of Waterloo was

very generous in its support, for this I am very grateful.

I truly appreciate all my family and friends in Saskatchewan and
elsewhere who encouraged and assisted me during the last five years.
I would be remiss if I did not give a special thank you to Annette
Wright who carefully, patiently and tactfully made suggestions for

improvement to this thesis.

I very much appreciate the input and effort of my committee members.
Thank you for sharing your wisdom and insights with me. I am
particularly indebted to my supervisor, Pierre Filion, for his
advice. Without his gentle encouragement I would have given up long

ago. Thanks as well to Carol Acton, Rachel and Mark.

I want to extend a special thanks to the folks at Mistik Management,
as well as the other forestry companies, and individuals who were

both generous and patient with this “researcher” from the south.
p

Finally, and isn‘’t it fitting to leave the best until the last, I
want to thank my family for their continued love and support. Ted
and Annie, had it not been for you I know I could not have done

this.



Abstract
Acknowledgements

Table of Contents

List of Tables

List of Illustrations

Introduction

TABLE OF CONTENTS

Chapter One: Literature Review
Organizational Theory
Community Economic Development

Planning Theory

Summary

Chapter Two: Methodology

Problem Statement

Purpose of the Study
Hypothesis, Major Research
Questions and Sub-Questions

Research Design

Rationale for Qualitative Design

Case Study

Case Study Selection

Data Collection
Data Analysis

Significance of the Study
Limitation of the Study

Thesis Structure

Chapter Three:

Background on the
Saskatchewan Forestry Sector

Legislative Framework

The Forestry Companies

Summary

vi

iv
vi
vii
ix

10
10
21
24
34

37
37
38

39
40
42
44
45
46
51
53
54
55

57
57
61
71



Chapter Four: Public Involvement in
Weyerhaeuser, L&M and

Saskfor MacMillan 73

Weyerhaeuser 74

L&m Wood Products 85

Saskfor MacMillan Limited Partnership 92
Summary 100
Chapter Five: Mistik’s Planning Process 101
The planning Process: Getting Started 102
Defining Who the Public Is 106
The Public Ceonsultation Process 108
The Framework for Shared Decision-Making 117
Incorporating Public Input into the Plan 123
The Final Document 129
Evaluating Public Participation 130

Chapter Six: The Participants’

Perspectives 136

The Community 137
The Company 144
The Regulators 157
Conclusion 159
Chapter Seven: Discussion and Analysis 168
Business Motivations 171
Philosophical Motivations 182
Model of the Process 191
Conclusions 206
Chapter Eight: Implications 209
Public Policy 218
The Public as Stakeholders 223
Organizations 226
Does the Model Predict Success? 230
Suggestions for Future Research 231
Appendix One: List of Interviewees 233
Appendix Two: Interview Questions 235
Appendix Three: Project Specific Guidelines 237
Appendix Four: Detailed Evaluation Criteria 266

Bibliography 272

vil



Table

Table

Table

Table

Table

Table

Table

Table

Table

Table

Table

Table

Table

List of Tables

Demographic and linguistic
characteristics of several representative
communities

Group and meeting participant weights
for major evaluation criteria

and subcriteria
Community meetings and interviews
Representation at the Elders gathering

Relative importance of forest benefits
to Elders

Summary of issues raised by the publics

Overall evaluation of forest management
alternatives

Evaluation of participation processes

Summary of community interview responses
Beauval

Summary of community interview responses
Green Lake

Summary of community interview responses
Divide

Summary of employee interview responses
On the topics of: conflict resolution;
Jobs/economy; planning/consultation,
And company/community relations

Summary cf employee interview responses
On the topics of: philosophy; markets;
Leadership, and environment/ecosystems

vili

71

80

111

112

114

124

127

132

161

162

163

164

166



Figure

Figure

Figure

Figure

Figure

Figure
Figure
Figure
Figure

Figure

Figure

List of Illustrations

Saskatchewan vegetation zones

Organizational structure of forest
industries and lands associated with

the NorSask FMLA

The timber supply areas of the
NorSask forest

The L&M FMLA in relation to the
NorSask FMLA

Proposed FMLA for the Pasquia-
Porcupine forest

Mistik’s projected market share
Business strategy options
Organization structure and processes
Organization culture and values

The alignment of strategy, structures,
processes and values

The model

58

62

64

67

70

175

197

199

201

204

213



INTRODUCTION

In a 1995 resource management journal®* Wiens lamented the increasing use of
the term "stakeholder”, contending the term was an abomination, or at least
an insult, to the integrity of the English language. I found this article of

interest for two reasons. First, as I was profoundly interested in the value

of including stakeholders, specifically the public, in decision-making
activities, I was immediately drawn to the title of the article,
“Stakeholders Misrepresented”. Secondly, upon reaching the end of the

article, I was greatly amused to note that the author was my next door
neighbour®. In his article, Wiens reasoned that because a stakeholder was in
fact someone who held the “stakes” during a wager, by definition they would
be a disinterested party in the activity at hand. Maintaining his devotion
to this original definition, Wiens suggested that “stakeholder” was a term
only properly applied to someone seeking to rid the world of vampires.
However, Wiens’ stands somewhat alone in his adherence to the traditional
meaning of stakeholder. The widely recognized, more contemporary definition
of the word 1is provided by Freeman, who asserts “a stakeholder in an
organization is (by definition) any group or individual who can affect or is

affected by the achievement of the organization’s objectives” (1984:46).

I am prepared to side with popular convention and employ Freeman's
definition of stakeholder. So, rather than being a “disinterested” party, in

this paper a stakeholder is an individual, or a group, with an interest or

' The piece “Stakeholders Misrepresented” was written by L. H. Wiens and appeared in Warer News, Canadian
Water Resources Association, 1995, 14(2):3.7.

* I was even more surprised to see the piece again when it was included in Bruce Mitchell (1997) Resource and
Environment Management (Longman:Edinburgh Gate) p 162.



claim in an organization. As such, stakeholders can be categorized into one
of two groups: they are either inside stakeholders (shareholders, employees)
or outside stakeholders (Jones, 1995). Members of the latter group include
the local community, the general public, an organization‘’s suppliers and the

government.

Perhaps the most interesting aspect of Wiens’ article was that i1t was
clearly predicated on the increasing importance of involwving stakeholders in
planning. Consegquently, the questions I had with respect ¢to involving
stakeholders in planning processes would 1likely become increasingly
important. My interest in stakeholders developed during my involvement in
twe large-scale public consultation processes. The first initiative was a
provincial government public ingquiry process®, the other an information
gathering activity' used by a power utility to provide guidance on future
operational issues. My involvement in these activities sparked my interest
in public involvement processes and the manner in which organizations
include outside stakeholders, in this case the public, in decision-making.
In particular I was curious as to the motivations that precipitate and
ultimately dictate the nature of involvement processes given that involving
the public, or other outside stakeholders, in organizational decision-making

is not a routine undertaking.

I noted the term “stakeholder” appearing with increasing frequency in both
business and academic settings, which indicated a general acceptance cof the

existence of this group within the context of normal, everyday discourse.

’ I served as the secretary to the Rafferty-Alameda Board of Inquiry. This Board was convened by Ministerial
order as part of the environmental review process for the construction of two dams in south-eastern
Saskatchewan.

* In 1990 the Saskatchewan Power Corporation convened a panel of experts to solicit input from Saskatchewan
citizens and businesses regarding both the demand and supply management options available to the corporation to
meet the province’s future electricity needs. [ served as secretary to the panel.



The existence and role of stakeholders has also been accepted and

incorporated into management theory texts (Donaldson and Preston 13S85).

Recognizing that the general category of *“stakeholders” exists in the
environment of an organization is only part of the argument. What 1is
important is how, in the real world of organizations, specific stakeholders
are recognized. While theory® suggests that stakeholders, those who have an
interest, can be identified, how does this occur in practice? Therefore,
one guestion that this research will address is, on what basis, or by what
characteristics, does an organization identify its outside stakeholders-
And, while the identification of outside stakeholders in general is an
interesting line of inquiry, this research is principally concerned with the

identification of the public® as an outside stakeholder.

Aside from the moral or ethical imperatives, the body of 1literature
documenting the business benefits derived from including the public 1in
organizational decision-making is scant (Donaldson and Preston 1995). The
argument for including or even considering the public, and its interests, is
largely normative’ in nature (Caroll, 1989; Marcus 1993). It would seem then

that an organization that engages the public in a participatory activity

* Mitchell. Agle and Woods (1997) assert that the degree to which an organization identifies the existence and
importance of a stakeholder group is dependant upon a series of critical attributes.

® The use of the term “public” with respect to activities that are considered private in nature may be a bit
confusing in that. unlike governments, private organizations generally define their “publics™ of interest by the
nature of their respective business relationship (customers. suppliers, competitors). For the purposes of this paper
the term public is employed as a generic term to define those individuals or groups within the organizational
environment that do not have a traditional business relationship with the organization (i.e. they are not suppliers or
regulating agencies). they may have an interest, or stake. in the organization’s operations. Hence public, within
the parameters of this discussion may include groups such as: communities, special interest groups such as
environmental organizations. non-affiliated businesses, ethnic groups and so on. The term public will be further
refined later in this paper according to the definition employed by each of the organizations involved in this
research.

7 Within stakeholder theory, normative models concern themselves primarily with how decisions should be made.
Therefore, a nommative model is an ideal model, one in that articulates how an individual feels a decision should
be made.



would be doing so purely for reasons of social responsibility. As Plunkett
and Fournier (1991) point out, this would seem unlikely since organizations
do not elect to use bottom up participatory management for the sake of
employees, they do so for the sake of the business. This same argument could
likely be applied to public participation. So, by extension, organizations
would not elect to use participatory management for the sake of
stakeholders, they would do so for the sake of the business. In fact, Coocke
and Morgan (1998) and Svendsen (1998) have recently found evidence to
suggest that firms do recognize the impact that the quality of their
employees and suppliers has on their long-term interests. It would seem then
that a similar argument is plausible with respect to the impact that quality
of the relationship between a firm and the public could have on an
organization‘s long-term prospects. If the choice to include the public in
business planning and decision making is not made solely on the basis of
social responsibility, then it must be made for business reasons. There are
organizations that do use public participation in decision-making
activities. Why do these organizations opt to do so? What benefits, from a
business perspective, do they see in engaging in this type of strategy? What
organizational and contextual factors will cause an organization to choose

to recognize the public as a stakeholder?

The gquestion as to what role stakeholders should play in decision-making is
still open to debate, especially for those *“outside stakeholders”, in
particular the public. As Donaldson and Preston (1995) point out,
organizational theory recognizes the existence of stakeholders but stops
short of knowing what to do with them, or specifically, how to manage the
relationship between the organization and its public stakeholders. As there

is no practical understanding of the role of the stakeholders, once the



decision is made that stakeholder concerns should be considered, how is this
operationalized? The debate with respect to the relationship between an
organization and the public has most often occurred under the rubric of
"social responsibility". Friedman's (1970) seminal article on the social
responsibility of business unleashed an ongoing debate (Poff and Waluchow,
1991). However, when the discussion moves into the realm of management
processes and how organizations view their relationship to society, the
focus shifts toward stakeholders. As Clarkson has stated, organizations and

their managers “manage relationships with their stakeholders and not with

society” (1995:100). It 1is widely accepted that as Parston (1997:346)
states, “traditional approaches to management and organization are not
helping to strike an acceptable balance” between business and society®. It

is hoped that this research will shed light on the following question: If
the public is recognized by an organization as a stakeholder, what
organizational structures or processes can be put in place, or set up, in
order for the organization to effectively manage this stakeholder
relationship? One possible answer lies in the adoption of public

participation processes by private business organizations.

The last two decades have witnessed an "explosion" of public participation
processes (Creighton 1983). These processes, when conducted by the public
sector, idealized public participation as an extension of democracy, a
“conceptualization of the ideal citizen as a participant in the public realm
of politics" (Shannon 199%90:230). But what of public participation or

involvement in the decision-making of private organizations?

¥ Mainstream authors such as Peter Drucker (1993), Charles Handy (1997) and James Moore (1996) assert that the
capitalist system will have to evolve in order to adapt to changes within the business environment, and predict that
one of these fundamental changes is a rethinking of the relationship between business and society. If this is the
case. then businesses will need to develop new management practices to reflect this new reality.



Despite the lack of literature in this field there are companies that do
engage the public in participatory activities. These organizations must
derive some benefit in doing so. This research seeks to answer the question
What motivates a private organization to include the public in a decision-
making activity? And, what influences the nature and character of the

participation process?

In order to answer these questions, this research employs a case study
approach to examine public involvement in private sector decision-making and
planning. The goal of the research is to develop a model to explain why a
private firm would select a participatory or inclusionary approach in

formulating a long term business plan.

The data required tc develop the model explaining the factors influencing
the firm’s decision to employ an inclusionary planning process was collected
by examining the planning activities of four firms operating in the same
geographic and political jurisdiction and engaged in the same business?®.
The four firms all developed public participation processes within a similar
set of environmental conditions and within a reasonably common time frame.
The differences between the cases can, it is postulated, be attributed to
the firms’ individual characteristics. This provides an opportunity to
examine the similarities and differences between approaches. It also
provides the foundation from which to explain the factors that contributed

to one firm’s development of a more inclusionary planning process.

Chapter One includes a review of the literature germane to the study of

public involvement in both the public and private sectors. This Chapter also

° The four firms either have, or are seeking, licences to operate in the forestry industry in the province of
Saskatchewan.



presents the questions to be addressed by the research and how they relate

to gaps in the current literature.

Chapter Two outlines the methodology used to guide this research. It
discusses the choice of a case study as the most appropriate method to guide
an inquiry into the planning processes employed by each of the four forestry
companies operating in Northern Saskatchewan. This study investigates how
the respective forestry companies involved outside stakeholders and their
reasoning for doing so. The study provides a comprehensive overview of the
time during which the companies developed their plans. As a result, any
impact that the planning process may have had on company/public relations
post-process are not germane to this study. Also, because the focus of the
study 1is the companies’ activities, the characteristics of the various
stakeholder groups pre, during and post- planning process, are only briefly

investigated.

Chapter Three includes a background sketch of the political, social and
natural context within which the case study companies operate. In addition
to providing a general framework for the study area, this chapter discusses

the reasons for selecting these companies as the focal point of the study.

Chapters Four and Five offer a detailed account of the planning processes
employed by each of the four case study companies. The processes and
approaches used by each of the companies indicate the degree to which each
of the companies used outside stakeholders, i.e. the public, in their
respective planning processes. Preliminary analysis suggested that Mistik,
one of the case study firms, has the most innovative participation process

and as such is worthy of further, more detailed analysis.



This further analysis 1is presented in Chapter Six. In this chapter,
participants in the Mistik planning process representing the company,
community and government officials provide a detailed account of the firm's

planning process and their respective roles.

Chapter Seven provides an analysis of the organizational and contextual
factors that influenced Mistik’s choice of public participation as an
integral part of the organization‘’s planning process. On the basis of this
analysis, a model is developed that explains the company’s choice within the
context of the organization’s business strategy and culture. Given that the
study 1is principally interested in the conditions that lead a company to
include the public in a planning or decision-making process, this chapter
does not attempt to assess the success of the firm in achieving any of the

objectives it had set upon entering into the process.

Chapter Eight identifies the lessons learned from this research. These
include implications for public policy and organizational planning/decision-
making. Specifically, it seeks to address the question how can public
policy influence or facilitate the adoption of public participation
processes by private business organizations? And, what organizational
characteristics are compatible with adopting and effectively implementing
such practicegs? The great hurdle to the implementation of participatory
management may rest in the capacity of private business interests to
acknowledge the inclusion of non-traditional participants (the public and
interest groups) as being in the best interests of the corporation. This
discussion will seek to outline under what conditions businesses are most
likely to engage in participatory management practices and how public policy

and public decision-making can help create these conditions.



Chapter Eight concludes this thesis by identifying possible areas for future

research.



CHAPTER ONE
LITERATURE REVIEW

Organizational Theory

Organizational theory examines how organizations function. The theory
explores how an organization’s operations affect, and are affected by, the
larger environment in which they operate (Jones 1995). Organizational
theory, 1like economic theory, is a broad field of study comprised of
different components that can be viewed or characterized in a number of
ways. Organizational theory can be examined in evolutionary terms, moving
from one school to the next (Perrow 1973; Shafritz and Ott 1996). Each
school had developed associated models to explain how organizations operated
(Hall 1972). Altermatively, organizational theory has been viewed in terms
of metaphors or images (Morgan 1986) or cornerstones (Hodge and Anthony
1984). Organizational theory can alsc be cast in terms of the way an
organization functions: by its structure (rules and systems); its culture

(values) and how it designs processes (Jones 1995).

Based on these definitions, organizational theory acknowledges that
organizations operate within an environment, which is intrinsic &to the
operation and success of an organization. Theory points to elements of the
organizational environment that pose threats to the organization and must be
taken into consideration or managed (Pfeffer 1982). As Lorsch and Lawrence

(1970) discovered, the better the match, or consistency, between the

10



organization's structure and culture and the demands of the organization's

environment, the more successful the organization®.

Organizational theory recognizes the existence of an environment within
which organizations operate. It also acknowledges that the degree of
harmony between an organization's structures and culture and the external
environment can have an impact on the organization's success. But, what

constitutes an organization's environment?

Organizational theory recognizes the existence of various participants
(salanik and Pfeffer 1977), constituencies (Connolly, Colon and Deutsh 1980)

or stakeholders (Mitroff 1983) with an interest, claim or stake in how well

an organization performs (Jones 1995)°. Since the 1960s, numercus authors
in a variety of fields have explored the “stakeholder” concept’. The widely
accepted contemporary definition of a stakeholder is Freeman’s which is, “a

stakeholder in an organization is any group or individual who can affect or
is affected by the achievement of the organization’s objectives” (1984:46).
The recognition of stakeholder interests is now a fundamental element of
introductory management texts (Donaldson and Preston 1995) and an accepted

term found in the Oxford Dictionary of Economics®.

' Building upon the discussion of contingency theory. Burrell and Morgan (1979) extend the “good fit” theory of
Lorsch and Lawrence to organizational subunits or subsystems.

* Most recently, discussions with respect to stakeholders have included living entities (flora and fauna) from the
natural environment (Starik 1995).

* For an extensive chronology of the discussion surrounding the question of who constitutes a stakeholder see
Mitchell et al (1997:858).

* The definition states that stakeholders are “anybody with some form of interest in a business”. As well as
shareholders. this includes directors. managers. other employees. customers. subcontractors and even the general
public in cases where the firm’s activities impact on the environment (Black 1997:442).

11



Two categories of stakeholders fall under this broad definition (Jones

1995)°%: “inside” stakeholders (shareholders, managers, employees) and
“outside” stakeholders (suppliers, customers, the government and the
public®) . What are these interests? Jones (1995:22) summarizes these

interests in the following way. Shareholders have an interest in dividends
and stock values. Managers' interest lie in salaries, status and power, and
employees' interests are in wages, stable employment and bonuses. The
interests of inside stakeholders are clearly tied to the economic
performance of the organization. By comparison, outside interests are much
more diverse. In the case of customers their interest lies in the wvalue of
the goods produced in relation to the price paid. Governments are concerned
with the organization's activities as they relate to competition and
adherence to regulations. The public is deemed to hold an interest, or
stake, in an organization by virtue of their activities generating revenue,
taxes and employment and often a sense of local or national pride. As such,
the public does have a stake in the success of a business organization in
that the success of the organization can affect the economic well being of

the public (Beauchamp 1993).

Clearly, organizational theory identifies the existence of stakeholders
within the corporate environment. This dces not, however, shed any light on
how organizations identify their own stakeholders. Stakeholders may be
recognized on the basis of member attributes including power (Pfeffer 1981)
and legitimacy (Suchman 1995). Mitchell et al (1997) theorize that the

degree to which an organization recognizes the existence and importance of a

* For the purposes of this study the categories of “inside™ and “outside™ stakeholders will be employed. Other
categories of stakeholders often cited in the literature include that of “primary™ and “secondary” stakeholders
(Clarkson 1995, Svendsen 1998) or “expectant”, “dominant”, “dependant™ or even “dangerous” stakeholders
(Mitchell. Agle and Wood (1997).

12



stakeholder group is dependent upon the group's power, legitimacy and
urgency . The pressure for an organization to find ways to effectively
manage stakeholders flows from the degree to which the group possesses the
above three ‘“critical attributes" (Mitchell et al 1997:879). The model
developed by Mitchell, Agle and Woods provides a framework that is open to
empirical enquiry. In fact, one important gquestion that arises from the

work of Mitchell, Agle and Wood is:

Do the inferences made by the Mitchell, Agle and Wood’s model with
respect to stakeholders being recognized on the basis of their
power, legitimacy and urgency, hold when examining real
stakeholder/manager relationships?

Doraldson and Preston (1995:67) 1in outlining their central theses of

stakeholder theory, suggest that “stakeholders are persons or groups with

legitimate interests in procedural and/or substantive aspects of corporate

activicy. Stakeholders are identified by their interests in the
corporation, whether the corporation has any corresponding functional
interest in them” (emphasis in the original). If the organization has no

functional, or perceived functional, interest in its stakeholders then it
could be said that it has no interest in their well being insofar as this
has no bearing on organizational health. In fact, stakeholders' well being
was contingent upon the continued well being of the organization but only
insofar as the corporation generated profits to its shareholders. This is
reflected in Friedman's (1970) argument that the only social responsibility

incumbent on a business is to make profits.

* Some lists of stakeholders use the term “community" as opposed to ‘public’ (Preston 1990). The identification
of community as a stakeholder is particularly useful when the public of interest to an organization can be clearly
identified with a specific geographic area.

" Mitchell. Agle and Wood (1997:867) define urgency as being synonymous with “compelling™, “driving” and
“imperative”.

13



The idea of corporate social responsibility, popularized almost 30 years
ago, has generated a significant level of debate both among scholars and the
general public (Sethi 1995). The principal challenges to the tenet that
business' social responsibility is to make profits originate with those who
view such responsibilities as extending beyond immediate balance sheet
considerations and narrow definitions of cost (Mullian 1986). Corporate
social responsibility does not imply that the basic responsibility of a
business is to not make a profit, but rather that profit maximization and
social responsibility are not mutually exclusive (Werhane 1580). Rather,
social responsibilities are part of a continuum of private company

responsibilities, the primary one being to make a profit (Carroll 1979).

For some, the arguments with respect to whether businesses should be
socially responsible have been eclipsed by investigations regarding how
organizations have put into practice their social responsibilities and then
how the effectiveness of such programs can be measured (Shaw 1988). This
has resulted in a variety of models (Swanson 1995) and frameworks (Clarkson
1995); all designed to measure corporate social performance. This would
seem to indicate that the argument as to the efficacy of social
responsibility has been largely won. However, this is only true to a point.
Clarkson (1995) found that managers understand and recognize the 1link
between stakeholder issues and larger social issues and responsibilities.
They do not, during the course of conducting business, "think or act in
terms of the concepts of corporate social responsibilities and
responsiveness"®(1995:98). The exception to this seems to be in areas where
there is a high level of government legislation and hence a risk of legal

sanction if an organization acts in a socially irresponsible manner (Maxwell

14



and Mason 1976). In fact, the existence of legislation is the measure used
by Clarkson (1995) to test whether an issue is a social issue (legislation
and/or regulations are present) or a stakeholder issue (legislation and/or

regulations are absent).

The routine non-incorporation of social responsibility in organizational
decision-making may be due to fact that discussions surrounding stakeholder
theory have been, and continue to be, largely normative’ (Donaldson and
Preston 1995)%°. This is not to imply that normative discussions are not
important, clearly they are because they provide a foundation, or the core,
underlying stakeholder literature (Donaldson and Preston 1995). What it
does say is that in and of themselves, ethical arguments do not provide a
link between actions (acting ethically) and outcomes (organizational
profitability and stability). Such links between actions and outcomes are

11

provided by instrumental theory (Jones 1995) .

The often unspoken implication of this line of inquiry is that stakeholders
should in some way participate in the organization. For shareholders and
managers, this participation is explicit in standard management texts. It

is the traditional role of managers to make decisions that they feel will

* Fredrick (1994) differentiates between social responsibility. which is moral, and social responsiveness, which is
amoral. Fredrick believes there is an apparent transition in the literature from the former to the latter. However,
for the purposes of this paper. the term social responsibility will be used.

® Donaldson and Preston (1995:71) apply the term normative, as it relates to stakeholder theory, to instances when
“the theory is used to interpret the function of the corporation. including the identification of moral or
philosophical guidelines for the operation and management of corporations”™. Thus, normative theory concerns
itself with the moral decorum of the organization and addresses questions of things ought to be.

" For example. summaries of the literature generated by Friedman (1970) article are contained in business ethics
texts. As well. the titles of works focusing on stakeholders are in ethics publications or have the word ethics in
the title. These include A.B. Carroll (1989) Business and Society: Ethics and Stakeholder Management
(Cincinnati:South Western) and A.A. Marcus (1993) Business and Society: Ethics, Government and the World
Economy (Homewood:Irwin).

"' In stakeholder theory, instrumental inquiries seek to establish “a framework for examining the connections, in
any between the practice of stakeholder management and the achievement of various corporate performance
goals™, for example, profitability and stability (Donaldson and Preston (1995:67).
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increase shareholder wealth, and in so doing the health of the organization
is secured. While not challenging this objective, stakeholders have
expressed a desire to be included in organizational decision-making.
Perhaps the best example of this is the growth of participatory management

as it applies of employees.

To recognize that an organization has stakeholders does not, in and of
itself, say anything with respect to how an organization is managed or how
it will operate. It does not address functionally how stakeholder interests
are managed and how these interests then participate in their organizations.
Nor dces it provide a necessary framework to assess how socially responsible
an organization is, or how it manages its relationships with stakeholders.
It does not address any of these fundamental gquestions that arise from the
normative discussions. If there are individuals or groups that have an
interest in the operation of an organization, that is stakeholders, what
does this imply? The recognition that such groups exist raises other
questions with respect to the relationship between an organization and its
stakeholders. It is important to explore the avenues existing that permit
stakeholders to influence an organization through the internalization of

these other interests into the organization’s decision-making processes.

One way to ensure that stakeholder interests are considered in the

management of an organization is to allow stakeholders to participate in

organizational decision-making**. That is, to have participatory management.

'* This thesis focuses on public participation as one possible approach including public stakeholders in the
decision-making processes of an organization. This is not the only possible vehicle for involvement. for example,
in Denmark a number of companies involve stakeholders when the organizations conduct ethical accounting
audits of their operations. (Peter Pruzan, (1997) ““The Ethical Dimensions of Banking:Sbn Bank, Denmark” in
Simon Zadek, Peter Pruzan and Richard Evans (eds.) Building Corporate Accountability: Emerging Practices in
Social and Ethical Accounting, Auditing and Reporting (Earthscan Publications:London).
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The area of study that has sought to explore this "operationalizing" of
stakeholder theory in terms of moving the idea of stakeholders from the mere
recognition of a group that exists into the realm where the organization and
the stakeholders interact. The integration of stakeholder interests into
organizational decision-making is found in the area of participatory
management. Participatory management literature, coming as it does out of
the normative discussions generated by questions of "responsibility", 1is, to
quote Plunkett and Fournier (1991:3) "missionary 1in nature®" in that it
extols the virtues of inclusion without describing how it is to be done, or
how 1in fact it will contribute to the fundamental objectives of the

organization.

Although many employee, or worker, participation schemes have been
instituted at the national 1level 1in many different countries (Tsignaou
1991), these are not of primary interest here. More germane to this paper
are activities undertaken at the organizational level. In this context
employee participation is defined by a wide range of activities from the
creation of consultation committees to profit sharing and share ownership
schemes to job enrichment and enlargement (Warner 1984). O0f the wvarious
methods or techniques for employee participation, perhaps the best known is
that of total quality management (TQM) which created its own "movement"

(Micklethwait and Wooldridge 1996) .

There are numbers of reasons why participatory management has occurred. In
a positive 1light, it has been adopted to 1) increase organizational
effectiveness by allowing employees to share in the organization's success
and 2) recognize the changing requirements of an increasingly well educated
workforce (Plunkett and Fournier 1991). This is consistent with

observations that participation in decision-making is most useful if it
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takes advantage of a range of expertise and if it is employed to promote the
participant's agreement with the decision (Beach 1997). Hence, organizations
that adcpted participatory activities did so because employees had a
valuable contribution to make in terms of their expertise and knowledge and
would have a positive effect on the work environment which would lead to
higher productivity and quality of decisions taken (Richer 1991; O0'Dell
1987) . On a national scale, it has been proposed that having *“more
inclusive stakeholder-based systems” such as Japan and Germany practice “has
allowed their firms to operate in a more stable long-term environment”
(Cooke and Morgan 1998:36). When viewed in this light, it is evident that
organizations have a functional interest in the well being of employees. In
a more adversarial 1light, employee participation arose as a result of
workers’ pressing for greater workplace democracy - equating if you will,
political democracy with industrial democracy (Wilson 1874) as a way of
eliminating or alleviating their sense of alienation (Tsiganou 1991). In
this case, the impetus was risk avoidance in the form of reducing work

stoppages or actions (Anton 1980).

Again, the form of the participation is not as important as the recognition
that it takes place, although not necessarily easily nor without pain
{(Kanter 1983). It is perhaps an indicator of the popularity of the concept
that participation is so often referred to as a panacea for organizational
ills that it is adopted in name but not in philosophy. Indeed, Argyis’
(1998) contends that in spite of all the attention paid to it, empowerment
is an illusion, in part because most managers still prefer “command and
control” to participatory processes. This has resulted in the failure of
many participatory activities because they have been applied as an overlay
on values inconsistent with a participatory approach and are as a result

ineffective (King 1995). Many participatory activities have been seen as
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manipulative rather than empowering (Blumberg 1968; Rus 1972) or viewed as

just another management fashion (Abrahamson 1996) .

In her study on innovation and entrepreneurship, Rosabeth Moss Kanter (1983)
found that innovating organizations achieved much of their success through
employee participation. Similarly, Kotter and Heskett (1992) in a case
study of high performance organizations found that managers considered

stakeholder interests in decision-making. Robert Waterman believes that

"corporate cultures that tend to put three constituencies - shareholders,
customers and employees - on the same plane, as opposed to putting
shareholders first, are perversely the ones that do the best for
shareholders" (in Micklethwaite and Wooldridge 1996:183). Substantiating

this assertion is a body of recent research indicating that companies that
enjoy a collaborative relationship with stakeholders are more profitable
(Svendsen 1998). This adds credipiliity to Plunkett and Fournier's (1991)
assertion that participatory management is a business strategy decision
because it is seen to be 1in the best interest of the organization, not

necessarily for the employees sake.

If including employees in decision-making has benefits for the organization
from a business strategy perspective, what of other stakeholders,
specifically the public? In the case of employees it has been demonstrated
that participation by stakeholders can benefit the organization, especially
when reciprocity 1is involved. So, participation by employees increases
productivity, which in turns increases profitability to the benefit of both
the organization and the employees. Does the same basic principle work for
other stakeholders as well? The first question posed looks at
characteristics of the stakeholders, in other words do they have power,

legitimacy and urgency. The next question focuses on the organization and
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looks at what factors make it receptive to recognizing these stakeholder

traits. That is:

What organizational and contextual factors will cause an organization to
recognize the public as a stakeholder?

In the literature, participation, insofar as it pertains to private
organizations, refers primarily to employee participation'®. There is some
reference to participation activities that include suppliers, customers and
the community (Wiesbrod and Janoff 1995) but for the most part this is a
very small area of study. It seems that the idea of including the public in

organizational decision-making is a relatively new, under explored concept?'®.

This, in spite of the fact that Creighton’s (1981)!° definition of public
involvement clearly includes corporate as well as public entities. Even
within the literature, the area where corporate social responsibility

interfaces with the public is categorized under "community relations" and
include communication on matters such as "local hiring, business
opportunities, emergency response procedures and plant closings" (Clarkson
1995:117) . Perhaps part of this 1is because organizational theory has not
fully addressed the functional interests that organizations have in the well
being of the social or public environment in which they operate. There is a
certain sense that business organizations overlook their need for a healthy
social environment in much the same way that they fail to realize that they

need a healthy natural environment (Gladwin, Kennelly and Krause 1995).

" This is clear when Wagner defines participation as “a process wherein influence is shared among individuals
who are otherwise hierarchical unequals, and that participatory practices thus balance the involvement of
managers and their subordinates in information-processing, decision-making or problem solving activities™. J.A.
Wagner (1994) Participation’s Effects on Performance and Satisfaction: A Reconsideration of Research Evidence
in Academy of Management Review (Vol. 19:312-330).

'* The exception is in the area of resource management where arguments are made for the inclusion of
stakeholders. including the community and wider public. in helping to design a private firm's corporate
environmental policies and environmental objectives (Eckel, Fisher and Russell 1992).
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Community Economic Development

Community economic development literature provides an insight into the
benefits for an organization of including the public, defined as community,
in its decision-making activities. The definition of community, for the
purposes of public participation, can include a wide range of individuals.

Christenson and Robinson define community as:

(1) people (2) within a geographically bounded area (3) involved in
social interaction and (4) with one of more psychoclogical ties with
each other and with the place they live (in Douglas 1994:3).
This definition does not preclude the definition of geographically bounded
from being applied to an area the size of a municipality, or a province.
Given the accommodating scope of the term "community" it serves as an
equivalent to "public" for purposes of this discussion. However, it should

be noted that "community" stands within its own right as a recognized

stakeholder (Preston 1990).

There is no doubt that business is important to community. A weak economic
structure within a community can create an unhealthy environment that in
turn will cause a deterioration of the social structure (Paul 1987).
Clearly, as noted above, the public or community has a stake in the health
of its business organizations. However, it is also true that community is
important to business. It is important because it, and its attendant public
entities, provide to business the labour for its operations, markets for its

products, infrastructure for its operations, education, social and health

'* Creighton defines public involvement as *a process, or processes, by which interested and affected individuals,
agencies and government entities are consulted in included in the decision-making of a government agency or
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services that are important to maintaining a productive work force, and
creating a healthy environment in which to function (Beck 1995). There is no
question that a weak social structure detracts from the success of a
business (Barnet 1975). In short, business organizations are themselves
stakeholders in communities and benefit from their own participation in
community development activities (Loizides 1996). This rationale for
selecting the public as a stakeholder rests upon the recognition of mutual
power-dependence relationships between the business organization and the

community (Mitchell et al 1997; Nasi 1995).

While an organization may have a functional interest in the health of a
community in terms of the services, if one considers the production of a
healthy work force a service, there is another benefit that the public or
community can provide. As 1is the case with employees, the public can
provide insights and expertise toc an organization that can prove to be a

valuable resource (Spellman 1986).

This does not imply that organizational theory does not recognize that
business organizations operate within a larger environment, quite clearly
they do. The focus of strategic management is expressly aimed at the
corporate environment, including strengths, weakness, threats and
opportunities and actively seeks ways to control these dynamics (Jones 1995;
Freeman 1984). What is not explicit is the impact of stakeholder activity
on performance. However, Welford and Gouldson (1993) recognize that
stakeholder pressures will influence firms to change their corporate
strategies. Ultimately, and this is particularly true with respect to
environmental performance, this will enhance the competitive advantage of

the firm (Collins 1998).

corporate entity (1981:3).
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If we go back to the list outlining the interests!® that stakeholders had in
an organization, it 1is clear that shareholder and employee interests
ultimately revolve around the organization's continuing profitability and
stability. A closer look at the public’s interests indicates that it too
benefits from the organization's continued health. However, when the
interests generated by the debate on social responsibility (reduced negative
externalities) are added to the 1list it 1is evident that the public's
interest is not just that a firm operate profitably, but that it do so in a

respcnsible manner.

What avenue does the public have ¢to participate in decision-making,
especially when the scope of its concerns is so wide. The public is not,
nor should it necessarily be, privy to the day to day decisions that
employees are. What mechanism exists to include the public in decisions and
at what level 1is their inclusion appropriate? This leads to the third

question of interest:

If the public is recognized by an organization as a stakeholder, what
organizational structures or processes can be implemented so that the
organization can effectively manage this stakeholder relationship?

It would seem that the appropriate level of involvement would be where the

public can have influence over the parameters generating options and a voice

in the final decision-making: at the long term planning stage.

'* As noted earlier in this paper, some of these stakeholder interests include: dividends. stock values and economic
performance: salaries, status and power: stable employment: the value of goods produced: adherence to
regulations: taxes paid and national pride.
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Public involvement in planning is not a new concept. Indeed, much of the
theoretical groundwork for public participation can be found in planning

theory. It is to this literature that we now turn.

Planning Theory

The involvement of the public in decision-making is founded on the
presumption that there is a role for the public in planning processes. At
this juncture, the foundation for such a belief will be explored by
examining the evolution of planning theory. The review will focus on the
public sector, and connect developments from this context to similar

developments in organizational theory.

What provides the foundation for including the public in planning processes?
What 1is planning and on what basis does the public have a role to play?
Leaving aside the considerable angst incurred by Mintzberg (1994) in his
attempt to define what planning is, it is sufficient to say that it is:
future cthinking, control, decision-making, integrative and formalizing
(Mintzberg 1994:15). Planning is all of these things, and because it is, no
one description is sufficient. If it were so easily defined the wide range
of literature devoted to its definition would not exist. However, that is
not particularly instructive and for the purposes of the paper, planning is

synonymous with decision-making or the process thereof!’.

Planning is the process of decision-making, it looks to the future (Ackoff

1970) in an attempt to find a goal towards which to take aim. It seeks to

'” Others including Sayles (1964) and Dror (1971) share this definition of planning.
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contrcl circumstances, or at least guide them (Ozbekhan 1969) to influence

outcomes to achieve our goals.

Decision-making is fundamental not just to planning, but to organizational
theory too, and as such provides a bridge between both disciplines.
Compendiums of “classics" in organizational theory (Shafrtiz and ott 1996)
and planning theory (Friedmann 1987; Akoff 1970) each recognize the works of
Simon (1960), Cyert and March (1963), March and Simon (1958), Lindblom
(1859} and Allison (1971} as contributors to the development of their
disciplines. It 1is not, therefore, surprising to find decision-making models

evolving along similar paths as organization and planning theory.

Models of decision-making originally conceived of the activity in purely
rational, objective terms. Rational decision-making models portrayed the
process as very clean and simple. Clearly there was no uncertainly to a
process that 1) identified the problem or issue to be addressed, 2)
generated alternative options for soclving the problem and then 3) selected
the best option and implemented it (Jones 1995:459). Theorists however soon
recognized that the real world practice of decision-making was far less

clean and far less certain than the rational model portrayed it to be.

Simon (1947, 1957) pointed out the short comings of the rational model based
on the cognitive limitations of decision-makers which it was thought could
be compensated for, or overcome, by proper structuring of the organization
(March and Simon 1958). However, as Allison (1971) demonstrated, decision-

making processes do not necessarily mimic organizational structure.

Academics have advanced various models of decision-making, each of which

seeks to describe or understand the decision-making process as it actually



takes place within organizations. These include the Carnegie Model (Larked
and Sprout 1984), the Incrementalist Model (Lindblom 1959), the Unstructured
Model (Mintzberg 1976) the Garbage Can Model (Cohen, March and Olsen 1972)
and the Image Model (Beach 1997). However, just as important as the
structure of the decision-making process is the composition of the group
involved in making the decisions. Organizational theory is, as noted above,
beginning to move the boundaries of decision-making out to include non-
traditional groups. Planning theory, which shares many of the same
intellectual foundations as organizational theory, has explored more fully
the inclusion of diverse interests in decision-making. In light of this, it
is 1instructive to look at planning theocry in terms of participatory

practices.

Planning theory has not always been amenable to the inclusion of interests
other than those entrusted with the responsibility for planning i.e. the
planners. Growing out of the scientific management school, where there was
in Frederick Taylor's estimation "one right way of solving problems",
planning was an elitist's, or expert's, activity (Shafritz and Ott 1966).
Where it was once sufficient for planners to be guided by vision, it was now
becoming necessary to augment vision with the tools of social research in
order to provide them with the requisite objective knowledge (Goldberg

1985) .

Planning from the 1920s on had taken its first tentative steps towards
scientific decision-making (Weaver, Jessop and Das 1985), steps that once
taken would lead to the planner becoming a bureaucratic and conservative
expert (Dyckman 1961). Substantial rationality, which still required the
use of value judgments, was supplanted by the rational comprehensive model

that subsequently become synonymous with planning (Weaver, Jessop and Das
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1985). The prominence of the technocrat as planner was secure. Insocfar as
these planners were concerned, gquestions of values were no 1longer of
importance - any problems were matters that could be addressed by the
application of the proper technical solutions (Davidoff 1965). In this
respect, it was seen as important, if not wvital, that "planning authorities
need to recruit people with first-class intellectual qualities and first-

class educational attainments (Meyerson 1956:138).

There was no doubt that planning should attract the most ctalented
individuals to become planning experts. The role of the public in the

planning process was made clear by Stein:

The planner cannot discover the needs of the people by asking them
what kind of home or community they want to live in, they cannot
know beyond their experience. However, with their assistance - but
not their guidance - he must discover their requirements (emphasis
in the original, in Kendrick 1987:136).

It is clear from the above that the planner is the expert, members of the

public are not.

Planning's sphere of influence continued to evolve as governments, national

and regional, "adopted forms of planning in the postwar era in order to
achieve vital objectives" (Grant 1994:11) of both social and economic
varieties. It should be noted that the attainment of objectives was not

just a preoccupation of planning theory as organizational theory shared the
same interest. It was also in this post-war period that Drucker (1954)

popularized the idea of management by objectives.

In either case, the application of scientific methods by experts was

widespread and successful - prosperity and growth abounded, "optimism was
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everywhere” (Faludi 1973:116). Whether this success was due to the
appropriateness of the tools, or the growth fueled by postwar spending on
consumer goods, capital stock and government is debatable. It may have
been, as Writhe and Webber (1973) suggest, that because the problems
planners were addressing were tame, not "wicked", they were solvable with

technical fixes.

The 1960s, the great decade of social movements (e.g. feminism,
environmentalism and race awareness) signaled the beginning of the end of
the blind faith in expert-driven solutions to problems. Planners, at least
within the public sector, had to come face to face with the consequences of
earlier decisions and strategies. The populace was demanding a greater
voice 1in decision-making, and public institutions had to deal with this
demand. Hence in the 1960s and 1970s there was a shift in planning theory*®.
It was being recognized that the public was not just an object to be acted
upen but a stakeholder in the planning process. Davidoff, with whom

advocacy planning is synonymous, stated that:

The prospect for future planning is that of a practice which openly
invites political and societal values to be examined and debated.
Acceptance of the position means rejection of prescriptions for
planning which would have the planner act solely as technician
(18965:227) .
Public participation (still highly touted as an ideal in the planning
process) surfaced during this period (Arnstein 1969) as did radical planning

(Goodman 1971). Planning may still have bLbeen rational comprehensive, but

rational began to become more pluralist, more accepting of different values

'* The influence of “real world™ activities is as important to the development of planning theory as it is to that of
organizational theory. As Shafritz and Ott (1996:2) state, “theories about organizations do not develop in a
vacuum. They reflect what is going on in the world — including the existing culture. In order to truly understand
organizational theory as it exists today, one must appreciate the historical contexts through which it developed and
the cultural milieus during and in which important contributions were made to its body of knowledge™.
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and points of view {(Goldberg 1985). In fact, Innes (1996) argues that
stakeholder participation in consensus building provides a true model of

comprehensive planning.

It was as if the floodgates had opened. Planners were compelled to face up
to, and reflect upon, the problems and limitations of planning on a number
of fronts (Forrester 1969; Hall 1980). The doubt cast on the ability of
planners to determine what future generations would want, coupled with the

unexpected problems that can result from errors or oversights in the

planning process - errors that are often only realized once the damage has
been done - had forced planners to doubt the very premises of control and
prediction (Holling and Goldberg 1971). New theories began to emerge,

theories that reflected this doubt.

Within the planning literature articles began to appear with the worlds

"chaos" (Cartwright 19%1), "turbulence" (Morely and Schachar 1986), and
"ecology" (Emery and Trist 1973) in the titles. The concept of "holistic"
planning began to supersede that of ‘“"rational" planning. Planning now

included integrated resource (Mitchell 1990) and ecosystem (Holling and
Goldberg 1571) approaches that favour not just participatory decision-making
processes but also the inclusion of criteria and perspectives not
traditionally considered. These include the environmental impact of
decisions that had generally been considered as external to the decision-
making process and not taken into consideration in standard cost-benefit

analysis (Starik 1995).

Advocacy planning (Davidoff 1965), radical planning (Goldman 1971) and
participatory planning (Arenstein 1969) all challenged the conventional

wisdom of planning as scientific. These theories held planning to be, by

29



necessity, political (Forester 1989). Such theories are representative of
what is referred to as the transactive approach to planning (Friedmann 1987;
Hudson 1979). The transactive approach to planning is less focused on the
planner as expert and more concerned with the interaction of the planners
with those affected. A very important aspect of the transactive approach is
the mutual 1learning that occurs when planners and the public engage in a
planning exercise (Friedmann 1987:402). At its heart is a participatory
theory that, in essence, decentralizes the decision-making process by virtue
of the inclusion of the public. There are those who suggest that
participatory planning is very closely aligned with participatory democracy
(Cantanese 1974). However, it can represent a challenge or dilemma for
existing democratic structures (O'Riordan 1977) just as, noted above,
employee participation can create a challenge for organizational decision-

making structures.

Although participation in planning has been embraced by some jurisdictions
for a number of vears it is not clear that it is well understood, nor is it
beyond cynicism (Berman 1987). Nor, it should be added, is the public's
desire for participatory planning and its use firmly entrenched even within

public planning processes (Connor 1996; Sewell and Coppock 1977).

Building on the advances in planning theory outlined above, some of the most
recent advances in planning can be found in the areas of resource
management . It is in this area that there seems the clearest opinion that
stakeholder participation is the most needed in order to facilitate the

transition from traditional to sustainable resource management®®. This is

'* “Key aspects of sustainable development inciude empowerment of local people. self-reliance and social justice.
One means to achieve these aspects is to move away from traditional forms of environmental and resource
management. which are dominated by professional experts in the government and private sector. and towards
approaches which combine the experience. knowledge and understanding of various groups and people. The
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particularly true when making the land use decisions where different, or
competing, classes of land use are involved (Fisher and Krutilla 1574).
Indeed, as noted above, the concept of planning as integration has already
been identified. The fact that this has surfaced as a possible definition of
planning 1is instructive. This may be because the need to undertake
integrative planning is more readily apparent due to the obvious conflicts
that arise when competing interests are compelled to make "complex trade-off
decisions" (Born and Sonzogni 1995:177). Public participation has been used
in decision-making activities in a variety of environmentally based
activities including waste management (MaclLaren 1995), water management in
the Great Lakes (Grima 1983), and forestry (Shannon 1990; Rivlin 1993) to
cite but a few examples. In the area of resource management the use of a
resource for one activity can easily preclude, or least severely restrict,
its use for another purpose?‘. When such values come head to head the need
to integrate perspectives and values becomes a pivotal act in order to

address issues of conflict and uncertainty (Mitchell 1995).

In his review of integrated resource management literature, Margerum (1995)
found there to be four common elements or themes which researchers had
devoted a great deal of attention to: holism, interconnection, goal-
orientation and conflict reduction. Furthermore, he found that interaction
between stakeholders 1is the "key operational aspect" of such planning

activities (Margerum 1995:49).

While public participation may not be cited specifically in all integrated

resource management literature, notions of co-ordination (Burton 1991;

words partnerships and stakeholders are often used to characterize an approach that includes both organized
interest groups and the general public in resource and environmental planning ** (Mitchell 1997:155).

** For example. the use of forest resources for logging will restrict its use for recreational. meditative. spiritual or
sporting purposes.
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Gilbert 1988; Salwasser 1991; Born and Sonzogni 199%8), co-operation
{(Slocombe 1993; Grumbine 1991) and joint decision-making (Walther 1987} all
convey a sense of public participation in spirit, if not name. Within the
resource management literature there is an increasing body of work devoted
to the principles of co-management®’. Co-management is defined in terms of a
community’s expression of self-reliance assisted by government attempts, as
Pinkerton (1989:4) describes them, to "“solve difficult management and public
policy problems”. Later Pinkerton (1993:37) describes co-management as
“"genuine power sharing” between government and local communities. The
fundamental characteristic of co-management has, as Berkes (1991) suggests,
between power sharing between governments and community?:. However, it is
possible to extend the concept to suggest that co-management 1s an
arrangement between a power holder, which may be a party other than a
government, and community stakeholders that promotes increased participation

in resource management.

The literature on co-management includes work specific to either one sector,
or to resource management that cuts across sectors. In the first category
are co-management arrangement for fisheries (Pinkerton 1989), wildlife
(Gauthier 1995) and forestry (Shannon 1990). While the second category
includes management arrangements for watersheds (Lee 1992) and multiple

party, multiple objective, land use (Walther 1987).

Although co-management may be desirable in terms of its potential, some of
it idealized, to decentralize power and reduce conflict where multiple

land/resource objectives exist (Mitchell 1997) it is recognized that it is

" The term co-management is short for cooperative management.

 For example, a review of Resource Access Negotiation Program carried out in 1993 by the federal government
Department of Indian and Northem Affairs. found that out of a total 77 projects funded by the program, 17 were
resource co-management projects.
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not a panacea. And that several authors (Reed 1995; Pinkerton 1996) have
identified pitfalls and shortcomings associated with co-management

activities.

Clearly, in the realm of resource management, where the imperatives of
holism and interconnectedness are fundamental, public participation in
planning is more of a necessity than a luxury when it comes to translating
theory into practice (Margerum 1997). Still, the focus on integrated
resource management still originates in the public perspective in that it is
usually a public entity, by virtue of resocurce ownership, which is

responsible for the planning exercise.

One final note on public participation in planning. Process, is only one of
the two fundamental elements which will determine the effectiveness of
public participation, it must be coupled with the other element, the
philosophy of the agent directing the process (Creighton 1981). The
philosophy may best be described as the attitude or sincerity behind the
organizatiocn's inclusion of the public in decision-making processes. Is the
organization sincere in its desire to solicit and include the public's
opinions and knowledge, or does it cynically undertake a participatory
process in name only so as to give the impression of participation although
no real participation took place? As Mintzberg points out “some
organizations take advantage of these demands[for public involvement],
turning them around to use planning as a tool, not because anyone
necessarily believes in the value of the process per se but because
influential outsiders do" (1994:214). Such insincere participatory planning
exercises usually resemble what Benveniste (1972) calls "trivial planning".
While providing little, or no, opportunity for real participation, the

provision of a forum (usually an open house) allows the proponent to say
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that the public was provided with an opportunity to provide input into a
decision. The optics of such a public relations game is often used as a
defense when the public 1is critical of the final decision taken. As
Franklin points out, "of course they ({[the organization] can say they have
consulted ... ([but] the purpose was primarily to avoid trouble rather than

to do the right thing" (1996:11).

Summary

The literature on employee participation indicates that organizations were
motivated to include employees in decision-making for a number of reasons
ranging £rom the recognition that the quality of the workforce and its
expectations had changed such that organization would benefit from the
knowledge employees had to contribute, to the desire to reduce workplace
tension and to avoid conflict. It is also evident in the literature that
organizations recognized the benefits that employee participation could
bring in terms of increased productivity and the impact that would have on

organizational profitability and stability.

The literature on planning indicates a parallel development with respect to
public participation in public sector and resource management planning
activities. This literature may prove instructive with respect to how
organizations can get beyond the normative arguments with respect to the
social responsibility of business organizations to consider the impacts of
their actions on the public and to provide more operational methods to more

actively include these interests in organizational decision-making.
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Schot and Fisher (1993:373) have stated that "public pressures have been
among the most important driving forces for change in [organizational]
behaviour". As awareness dgrows with respect to the impacts that
organizational decisions have on members of the public it is likely that, as
was the case in the public sector, the public will increasingly exhibit the
"critical attributes" necessary to make organizations take notice of them as

stakeholders.

As noted above, the organizational theory literature has not vet begun to
address the implications that this will have. As such, it is the purpose of
this thesis to address a number of the more fundamental questions that arise
with respect to the increasing role of the public as a stakeholder 1in
private business organizations. These are:
1) Is there any evidence that the inferences?’ made by Mitchell et al
(1997) with respect to stakeholder identification and salience hold when
real stakeholder/organizational relationships are examined?

2) What organizational and contextual factors will cause an
organization to recognize the public as a stakeholder?

3) Once the public is recognized as a stakeholder what organizational

structures and processes can be implemented in order for the

organization to effectively manage this stakeholder relationship?
It 1s hoped that by loocking into the activities of organizations that have
included outside stakeholders, notably the public, in organizational
decision-making some 1light will be shed on an the motivations that such
business organizations had for including the public in decision-making. It
is anticipated that this will suggest what benefits organizations expect to
realize as a result of this activity. Awareness of these factors may be

important not only to organizational or management theorists in developing

= Mitchell, Agle and Wood's (1997) theory of stakeholder identification proposed that stakeholders posses. in
varying degrees and combinations. three critical attributes: power. legitimacy and urgency. They then predicted

35



new management tools but also for public policy makers. This will provide
the foundation necessary for future research to present evidence linking the
participation of outside stakeholders in organizational decision-making and

the attainment of organizational goals of profitability and sustainability.

stakeholder salience — the degree to which. and under what conditions. managers recognize stakeholders — on the
basis of these attributes.
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CHAPTER TWO
METHODOLOGY

Problem Statement

There 1s a well documented trend in the increasing conflict and tension
resulting from competing uses of resources, or from differing visions of
their worth and management (Bari 1994). This, coupled with a growing
distrust of both expert's abilities and motives, has fostered a reassessment
of planning processes. In addition to the uncertainty associated with
conflict, resource management also occurs within the often-complex world of
government policy where the regulatory environment dictates the method of
planning. Uncertainty and regulatory requirements add another dimensions to

the decision-making process.

Increasingly, resource companies find themselves compelled by a number of
imperatives to include the public in planning processes. These imperatives,
intended to make better decisions regarding resource management, can be
divided into two groups, overarching and specific. The overarching
imperatives are those faced by all companies, regardless of their size,
ownership structure, and market base. As an example, the regulatory
requirements of a specific political jurisdiction may require all resource
companies to follow certain processes. Specific imperatives are company
specific and may be found in the operating philosophy of a company, its
relationship with the community in which it resides, or in its market

position.
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These imperatives, overarching and specific, may create an impetus for
business planning to become more inclusionary. However, it remains to be
seen as to what impact inclusionary decision-making has on the resource
management plans which result from participatory planning processes. The
underlying belief states that participatory planning yields benefits both to
the company and the stakeholders who share joint interest with the company.
But the inclusion of the public in resource management planning at the
bequest of a regulatory authority (and in fact taking over a function of the
regulatory authority) is new territory. It is important to assess whether
this process yields any benefits to any of the parties (government, the

business or the public) involved.

Purpose of the Study

This study collected relevant information on the planning processes of the
major forestry companies in Saskatchewan. This information will be used to
describe public involvement in the development o©f the companies' forest
management plans. It will also help the researcher to understand the main
factors that contributed to the respective company’s choices of
participation vehicles and the decisions involved in developing the relevant
planning processes. The information will provide the basis to draw
conclusions regarding the factors influencing public participation

processes.

The study is not action-research in that the researcher was not involved in
developing the public involvement processes used by any of the case study
subjects. Rather, the study describes the planning processes undertaken by

resource companies and seeks to identify and explain the €factors that
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influenced these processes. In this sense, it describes and explains the
unfolding of a process within a specific context. The researcher collected
data on the planning processes from a number of sources and participants
directly involved. The researcher was not a participant, but rather an

observer. The study did not influence the processes, it documented them.

This study examines the forces that compel organizations to integrate public

participation in planning processes. In addition, the paper explores what
factors, at the organizational 1level, shape such processes and assess
whether public participation, in the ideal sense®, was achieved. This is

important because, as will be demonstrated, all of the organizations studied
included activities that involved the public. However, did these activities
constitute participation in any real sense? This question is central to

this thesis.

The study employs a case study design, resulting in an inductively developed
theory of public involvement in resource planning based upon research guided
by two major research questions: 1) What are the major imperatives that
compel resource businesses to involve the public in planning processes? And
2) what factors internal to the organization are important in ensuring that

effective public participation processes are adopted?

Hypothesis, Major Research Questions and Sub-Questions

' The attributes of an ideal public participation process will be identified and developed later in this paper,
however it may be useful at this point to provide an overview. Indicators of a successful or ideal process include:
full and active stakeholder representation; stakeholders agree to the decision-making process: the concemns of the
proponent and the stakeholders are understood: there is trust between the parties; decisions are improved by
public participation: and decisions are transparent and accepted by the stakeholders (Schweitzer. Cames and Peele
1999).
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The guiding hypothesis (Miles and Huberman 1984) of this research is that
resource based companies face a number of imperatives, from the overarching
to the specific, that compel them to involve the public, as a stakeholder,
in corporate planning activities. It states that these processes will vary
in nature depending on the nature of the imperatives faced by the companies

and by the nature of the companies themselves.

The major, or grand tour (Werner and Schoepfle 1987) questions which this

research seeks to shed light upon are:

1. What are the major imperatives that compel a resource business to
involve the public in planning processes?

2. What factors contribute to an organization selecting public
participation as a management process?

Other related sub-questions are:

3. Where does the pressure for stakeholder participation come from and
how dces an organization recognize its stakeholders?

4. How do organizations react to the pressure to involve stakeholders
and why?
S. Does the nature of the company or the nature of the imperative

influence the nature of the process?

Research Design

Various definitions of "research design" have been advanced. Among them is
the proposition that research design is a "blueprint for the collection,
measurement, and analysis of data" (Phillips 1971:93). Hakim (1987) carries
on the building analogy by equating the design stage with the architect's

role in building a house: methods, she contends are the builder's
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responsibility. In a more academic vein, research design has been described
as a "plan and structure for investigation so conceived as to obtain answers

to research questions" (Kerlinger 1986:279).

Research design forms the basis for selecting the sources of data needed to
address the research question and to provide a blueprint or plan for study
(Emory and Cocper 1991). Often the first choice with respect to developing
a research design is to determine whether the study will be quantitative or
qualitative in nature. This stark choice with respect to determining
research design is often made, as Creswell (1994:173) suggests, for purely
“pragmatic’ reasons such as “the extensive time required to use both
paradigms adequately, the expertise needed by the researcher, or the desire
to limit the scope of the study”. However, beyond these there is nothing
that precludes the researcher from using a combined quantitative/qualitative
research design. Indeed, as Green et al. (1989) suggests there are good

reasons for combining both methods®.

In choosing a method(s) the researcher is guided by the nature of the
guestion he/she is seeking to address (Jaeger 1988). In this case the
researcher is not starting with a testable hypothesis with known variables.
Rather, the study is attempting to shed light upon why an organization acted
as it did within a certain setting as opposed to attempting to establish how
it might of acted given a hypothetical situation. The study is trying to
determine what factors are important in determining the actual activities of
the organization. Given the nature of the questions posed the researcher has

decided to employ a qualitative research methodology.

* These include: triangulation; complimentarity of facets of a phenomenon; emergence of fresh perspectives; and
increased breadth of study (Creswell 1994:175).
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Rationale for Qualitative Design

The nature and focus of the research questions for the proposed study are
consistent with a qualitative research design strategy (Creswell 1934).
Recognizing the nature of the paradigm and underlying assumptions is
important in choosing a methodology in that the research design should be in
harmony with the nature of the inquiry (Guba and Lincoln 1988). The choice
of a research design should then be based on a number of factors including
the nature of the phenomena to be described; the maturity of the concept;
constraints of the setting; and the researcher's ability and agenda (Morse

and Field 1995).

For the purposes of this qualitative study, theory is generated from the
systematic examination of data for patterns and relationships obtained from
the research (Morse and Field 1995; Creswell 1994; Glasser and Strauss
1867) . Conversely, quantitative studies are deductive in nature and the
goal of the research is to test, rather than to develop theory (Creswell
1994:87). This study generates theory, it differs from a study in which
deductions are derived from theory and are then subject to confirmation or
rejection (Curry 1992). Morse and Field describe the differing relationships
between quantitative research, gqualitative research and theory in the

following manner:

Quantitative  researchers establish a theory identifying all
constructs, concepts and hypotheses while preparing the proposal and
before beginning data collection. These concepts are
operationalized so that the hypothesis may be tested. Concerned
with rigor and replication, the researcher ensures that the
measurement instruments are reliable and valid (1995:11). ([Tlhe
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qualitative approach to understanding, explaining and developing
theory is inductive. This means that hypothesis and theories emerge
from the data set while the data collection is in progress and after
data analysis has commenced (1995:10).
The study focuses on planning processes, more specifically, on the factors
that influence public involvement in such processes. The types of variables
that will be considered during the study are highly subjective and not
easily quantifiable, for example corporate philosophy. The variables are
also highly dependent upon context. The beliefs, attitudes and feelings of
participants are important elements shaping the patterns and behaviors that
emerge from the research (Hakim 1987). Because these factors are context
specific, the phenomenon, in this case public involvement in planning, is
better suited to a qualitative study. This does not imply that quantitative
data play no role in the study, rarely are studies strictly limited to
either guantitative or qualitative paradigms (Creswell 1994:4), but rather

that it is secondary to the qualitative information.

Finally, given the small number of individuals involved in the
organizational decision-making process, it is possible to conduct individual
interviews. The use of individual interviews provides a “richness” of
contextual data that would otherwise elude the researcher. Had the number of
individuals involved been larger this may have provided an opportunity to

collect quantitative information using a questionnaire or survey.

The constraints of the setting within which the study is being conducted
should be recognized in choosing the research design. Specifically, the
ability of the study participants to provide information in a format
consistent with the study's methods should be considered (Morse and Field
1995) . In other words the study has to recognize any limitations to

communication, due to language or culture (O'Hair et al. 1995), that may
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jeopardize the use of some tools. Given that the research area for this
study is in northern Saskatchewan where both literacy and culture are issues
of concern quantifiable questionnaires or surveys would not be appropriate

tools.

Case Study

There are a number of different qualitative strategies or approaches that
can be used including, ethnographies (Wallen and Fraenkel 1991},
phenomenology (Omery 1983), grounded theory (Glaser and Strauss 1967) and
case studies (Merriam 1988; Yin 1989). Each approach 1is distinct and as
such provides a different perspective on the phenomenon being studied (Morse
and Field 1995). Hence the choice of strategy or approach should be in
keeping with the research questions posed and the disciplinary field within
which the research is positioned. On this basis alone a case study approach
would be warranted given that it is frequently used in social science and
business research’, as opposed, for example, to ethnography which is more

commonly used in anthropology (¥Yin 1989; Creswell 1994).

The research employs a case study strategy that allows the researcher to
explore the questions of "how" an organization incorporates participation
into its decision-making, "why" it would chcose to do so in the first place

and “what” characteristics of the organization are important factors in

making this decision. It also provides the researchers with a practical
foundation on which to develop a model for "how", and under what
circumstances, public involvement processes can be employed in

' Case studies are a useful research tool in business because they provide insight into actual events, problems and
decision-making gained from experience (Curry 1992). Case studies are often employed as a pedagogical method
in business schools.



organizational decision-making and planning. When research questions
conform to "how" and "why" types a case study approach is usually
appropriate (Yin 1989). This 1is because these types of questions are
indicative of an exploratory type of study the purpose of which is to
investigate a process and to identify factors important to the process
(Marshall and Rossman 19889). By investigating these questions within the
context of contemporary organizations and their environments (such that the
impacts and influences of complex, real events are preserved) the discussion
is based in reality rather than theory (Yin 198%). As this research takes
the form of a case study, and hence is an account of a particular event
(Curry 1992), maintaining this integrity with respect to context or natural

setting is important (Hakim 1987).

Case Study Selection

In order to explore the research questions, a case study was selected to
examine a private firm which had undertaken some form of public involvement

in its planning or decision-making processes.

The case study chosen focuses on the four companies comprising the entire
forestry sector in Saskatchewan. All four of these forestry companies were
required, within approximately three years of each other, to prepare twenty-
vear forest management plans in order to obtain operating licences from the
Saskatchewan government. Furthermore, the government stipulated, in the
Project Specific Guidelines, that each company had to involve the public in
the development of these plans. This provided an ideal opportunity to study
how these companies approached public participation and to explore the

factors influencing their respective processes. As well, because the
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government stipulated the use of public involvement but did not dictate a
method to conduct consultations, the opportunity existed to develop an
evaluation model against which to test the public involvement process

adopted by each of the companies.

Aside from the common regulatory and resource environment in which these
companies operate, there are other aspects of this case that make it
attractive. For example, these companies operate within the same geographic
region (the boreal forest of northern Saskatchewan} and in communities with
similar demographic characteristics. This restricts the number of exogenous

variables that need to be considered in analyzing the respective planning

processes. In this way, the participation processes are not grounded in
different cultural or demographic realities. Nor is one company subject to
a different regulatory environment or to different market conditions. All

the companies produce wood products from the same resource base. Different
processes of public participation are due to differences found within the
respective organizations and are not due to significantly different external

forces.

Data Collection

Data required for this study was collected using a number of different
techniques and sources in order to find a convergence of the information
among them which provides a means of verifying and obtaining accurate
information (Creswell 1994; Gormley 1987). The two principal sources were
personal interviews and document (public and private) review. Although some
direct observation of process was undertaken this was not a major source of

information. In keeping with principles of qualitative research, in all
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cases the participants and documents were purposefully, not randomly,

selected (Creswell 1994).

Interviews

This research explores the public involvement processes of four forestry
companies in Saskatchewan. The public participation was undertaken as a

condition of their operating licence in the province.

Initially the researcher sought to interview individuals directly involved
in the respective corporation's planning process. The individuals with first
hand knowledge of the companies® participation processes include employees
of the forestry companies, employees of the regulatory agency (Saskatchewan
Environment and Resource Management) and members of the participating
public. However, given the nature of the interview approaches, which used a
snowball technique, other individuals having an interest, or a role, in the
participation processes surfaced during the initial review stage. At the
conclusion of the fieldwork, interviews had been conducted with employees
(contract and full-time) in each of the forestry companies, participants
(general public and interest group representatives), and government

officials from various departments.

Interviews conducted by the researcher, including dates and location, are
listed in Appendix One. Individuals employed by the forestry companies are
identified by occupation, as are those affiliated with other organizations®.
Members of the public involved 1in the participation processes as

individuals, or those who did not wish to be identifiable within the context

* NorSask Ltd., Weyerhaeuser Canada, SaskFor MacMillan Limited Partnerhsip and L&M LTD.
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of the study are identified in general terms to respect their requests for
anonymity®. In total 40 individuals were interviewed. Of these 40, 14 were
employees of the forestry companies’, five were representatives of
Saskatchewan Environment and Resource Management, 20 were members of local
communities® and one was a representative of a provincial environmental
group. Interviews with each of the forestry employees were, at a minimum,
one-half day in duration. Other interviews were between two to three hours
in length. Not included in these numbers are other individuals with whom the

researcher conducted informal discussicns.

The interviews used an unstructured format (Fontana and Frey 1994) which
provides enough background to allow for semi-structured interview questions
to be asked at a later date (Morse and Field 1995). In the interviews, the
participants were encouraged to relate their own perceptions and experiences
with respect to public participation in forest management planning. This
gave the participants control over the interview by not 1leading them or
asking them to make response choices that did not coincide with their
experiences (Davis 1992). Although the interviews were unstructured, the
researcher had a 1list of topics and associated “loosely worded" questions
(see Appendix Two) to be covered during the interviews. Periodically during
lulls in the interview the researcher would scan these questions to see how
many had been addressed. If a specific topic had not been touched upon the
researcher would ask a "what do you think?" type of gquestion in hope of

spurring conversation in a certain direction.

* For example: employees of Saskatchewan Environment and Resource Management, or large environmental
groups.

" As per agreement with the Office of Human Research.

” Full-time employees of Mistik, Weyerhaeuser and SaskFor MacMillan were interviewed. A part-time employee
of L&M was interviewed.
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Interview notes were made by the researcher during each of the interviews
and were then transcribed. In order to avoid unease about being "recorded"

interviews were not taped®.

In addition to interviews conducted personally, the researcher had access to
interview data collected by another research team working concurrently in
the area (Beckely and Korber - University of Alberta). It was agreed upon
at the outset of the study that because both teams would be interested in
interviewing some of the same people that the information obtained would be
exchanged. This reduced inconvenience and confusion for interviewees.
These researchers interviewed interested parties involved in Mistik's co-
management board process in the communities of Beauval, Waterhen and Green
Lake. Of particular interest to this researcher's study were the
communities of Beauval and Green Lake because they straddle the forest
licence areas for Mistik and Weyerhaeuser. These respondents were then in a
position to provide wuseful insight into the difference between the

participation process of Mistik and that of Weyerhaeuser.
The bulk of the interviews were conducted with Mistik because it is the
company of principal interest to this study. Conversely, L&M, because of

its relatively small size, was not researched in the same depth.

Observation

* The interviewees came from three communities, Beauval, Green Lake and the Divide Forest. Beauval and
Green Lake are on the border of the NorSask and Weyerhaeuser forest management areas.

* The use of ranscribed. as opposed to tape-recorded, documentation is an acceptable method of documenting
interviews. “[I]nformation may be obtained in verbal form and therefore has to be recorded by the interviewer.
Sometimes it may be acceptable to use a small tape recorder for this purpose. However, many persons feel
inhibited knowing that they are being recorded. In addition. recording is not generally a reliable means of
communicating figures whose meaning is affected by the way they are laid out as much as by the numbers
themselves™ (Curry 1992:135).
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On occasion, the researcher was able to act as an observer, although not a
participant observer (Morse and Field 1995; Jorgenson 1989), at planning
workshops held by a forestry company. At no time was there any confusion
with respect to the researcher's role, in other words although the observer
conversed with participants during breaks or other social periods there was
no misconception about the observer being a participant (Babbie 1992). This
provided the researcher with exposure to how the public and the companies
interacted in a real planning session, giving increased texture to their

perceptions of such interactions.

Document Review

In addition to the information obtained through interviews, the researcher
reviewed a substantial number of documents, public and private, which
directly related to the planning processes being studied. Saskatchewan
Environment and Resource Management (SERM), the department that oversees the
planning and environmental assessment processes for the province, stores all
documents and correspondence (formal and informal) received or generated by
the department or any government official, pertaining to the licensing
process for the forestry companies in Saskatchewan. Following normal
protoceol, the files were vetted for sensitive, non-public information before
the researcher was given access to them. As a result, all information
obtained was considered to be in the public domain. These files were a rich

source of information and insight.

In addition to the public documents, the companies provided the researcher
with information that had been distributed or produced during the course of
the planning process. Any private information provided by the companies was

volunteered.
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Other documents reviewed included newspaper articles, transcripts of radio
and TV interviews and stories and other government information relevant to
the study. 1In addition to the primary sources noted above, secondary data,
in the form of published statistical information, are also presented in this

study.

Data Analysis

The first step in the data analysis was to review the stories told by the
interviewees. In order to understand the planning processes for each of the
forestry companies, it was necessary to first reconstruct these processes,
incorporating the narratives from the interviews with the documented
chronoleogy of events to tell the stories of how the processes began and what
activities took place along the way. It was only after the stories were
completed that it became possible to move to the formal analysis. When
confronted with the large quantity of information gathered through the
interviews and other data gathering stages, the process of data analysis can
seem gquite over whelming (Patton 1980). How does one make sense of this
plethora of information? The dominant strategy used in analyzing the data
obtained from the interviews conducted for this research was one of
“categorization”. In order to make sense of the data, a content analysis of
each of the interviews was conducted and the responses were grouped into
“like” <categories or themes (Morse and Field 1995; Creswell 1994).
Following Tesch’'s (1990) steps, the researcher reviewed the transcripts of

the interviews and developed clusters of responses!®.

" These clustered responses are summarized in tabular form at the end of Chapter Six.
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By comparing the planning processes of the four companies it was possible to

map their respective decisions. In so doing it became possible to see where
there were similarities and differences, enhanced with participant’s
observations and descriptions, and to document emerging patterns. Once this

tock place, it was possible to review information already obtained or to go
back and seek further clarification from participants in order to construct
explanations for the existence of these similarities and differences. This
simultaneous data collection and interpretation is <consistent with
qualitative research (Creswell 1994). This is because, as Curry points out,
“it is the nature of case study analysis that the main events and reasons
emerge as the detail is accumulated” (1992:126). However, the details may
not emerge in a sequential manner. As well, relevant information may be
obtained “unexpectedly” (Curry 1992). This new information may then require
the researcher to re-interpret the findings to date and may, as a result,

necessitate further data collection.

While information on the respective planning processes of each of the
companies is important, the primary focus of this study is on the public
participation activities of Mistik Management'*. This is because Mistik was
the first company to undertake the development of a Twenty-year Forest
Management Plan under the requirements of the Environmental Assessment Act.
It was also the first company to submit such a plan for approval. Because
of this, those other forestry companies did not influence Mistik's choice of
activities or processes. In other words, Mistik did not have either the

benefit or disadvantage of observing another company's process.

"' Maistik is responsible for managing the NorSask forest on behalf of NorSask Ltd. The relationship between
Mistik and NorSask will be more fully discussed in subsequent chapters.
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Moreover, quite apart from the fact that Mistik was the "guinea pig" for a
regulatory process, and long before the company had submitted its Plan for
approval, Mistik was being perceived as a trailblazer for other reasons.
Specifically, it was Mistik's novel approach to public involvement that was
generating attention. This unigqueness drew the researcher to Mistik and,
upon closer examination, ultimately provided the central focus for this

study.

Significance of the Study

A study of how organizations extend the boundaries of the corporation to
involve the public in planning processes and whether those process are truly
participatory in nature is important for a number of reasons. First, it
fills a gap in the scholarly literature on strategic planning, demonstrating
how involving the public can reduce some of the risks and uncertainty
businesses face. It also begins to explore the overlapping spheres of
influence that exist when private companies undertake roles and
responsibilities traditionally seen as the purview of governments or other

public entities.

This study contributes to planning practice by making planners in both
public and private organizations aware of the factors that influence public
involvement processes. This, in addition to establishing a framework for
evaluating public participation processes to establish their validity, will

place practitioners in a position to design more effective processes.

If the trend of government down loading responsibly for resource management

to private organizations continues, there needs to be a clear set of
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guidelines or policies regarding the organization's ability to comply. This
study will assist in this regard by providing a framework for government

policy in monitoring public participation processes.

Limitations of the Study

In general, by their very nature, all case studies are 1limited, by the
bounds of time and place (Curry 1992). The contextual parameters of every
case study are specific and therefore, as noted above, do not generate
theories that are “re-creatable” or testable although they do provide
valuable insights. The following paragraph indicates some of the specific

limitations of this particular study are as follows.

The potential scope of the study is quite broad. This results from the
nature of an 1investigation into the incorporation of the public into
corporate planning processes. In order to narrow this potentially vast and
unwieldy field to something manageable, this study will confine itself to
resource based corporations. Specifically, the case study focuses on
forestry companies operating under government licence within the province of

Saskatchewan.

By limicting the study to this industry a number of factors can be held
constant, for example, the regulatory regime under which the companies
operate, the type of resource they harvest, the ecological and demographic
systems within which they function. While this is an advantage, it does
limit the study to companies that were given no other option than to engage

in a public involvement process. Because of this, the study may not be
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generalizable to companies where public participation initiatives were

pursued strictly due to pressures internal to the organization.

Despite the fact that the companies did not have any choice with respect to
choosing to involve, or not involve, the public, it is possible to identify
differing levels of enthusiasm in the manner in which they carried out this
required activity. Identifying the differing levels of involvement and the
different methods or techniques of public involvement will help achieve this

cbjective.

Finally, the study area is located in northern Saskatchewan where many of
the residents are of aboriginal descent. This cultural context may create
the need for different participation processes that may not be applicable to
other areas of the province where the dominant culture is of European

descent.

Thesis Structure

This thesis details public involvement in forest management planning in
Saskatchewan. Chapter Three introduces the players in the Saskatchewan
forestry sector and discusses the regulatory environment of the province as
it pertains to forestry. In addition, it provides a sketch of the history

of the forestry sector.

Chapter Four provides an account of the planning processes employed by
Weyerhaeuser, L&M and Saskfor MacMillan to develop their Twenty-year Forest
Management Plans. Chapter Five offers a detailed account of Mistik

Management's planning process, with particular attention to public
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involvement. Both of the preceding chapters outline the history of the
processes in each of the four companies, the sequence of events and the

major players involved. Chapter Six summarizes the results of the interview

process with respect to Mistik.

Chapter Seven evaluates, against the model for communication developed in
Chapter One, the participation processes in terms of their respective
approach to public involvement. Following the analysis of the respective
processes, Chapter Eight proceeds to outline what lessons can be learned
from the experiences of each of the companies with special emphasis on how
these lessons may be applied to management practices in organizations and to

the formation of public policy.

56



CHAPTER THREE
BACKGROUND ON THE
SASKATCHEWAN FORESTRY SECTOR

The Legislative Framework

Approximately 55% of Saskatchewan's land area is comprised of boreal* and
coniferous forest (Figure 3.1). This represents just a small portion of a
forest which, stretching across Russia, Scandinavia, and northern North
America, makes up a gquarter of the world's forests. In Saskatchewan this
"band of forest" includes hardwood and softwood species, most notably:
aspen, jack pine, white and black spruce (Weyerhaeuser 1997b: 13). This
forestry resource represents a significant component of the Saskatchewan
economy . Forestry products directly (i.e. excluding spin off effects)
accounted for $44,000,000 in a total export base of $799,400,000 in 1996°.
Clearly, the government and the people of Saskatchewan have an interest in

the management of this resource.

While there are numerous provincial acts and regulations governing forestry
operations in Saskatchewan’, this study focuses on the requirements of the

Forest Management Licence Agreement and on The Forest Act and regulations

' Saskatchewan's industrial forest activities take place primarily in the boreal forest zone.

* Government of Saskatchewan Monthly Statistical Review, August 1997, Volume 22, Number 9.

* The acts. regulations and guidelines relevant to forestry operations in Saskatchewan include the following: The
Forest Management Licence Agreement: The Forest Act and regulations: The Crown Minerals Act and regulations, The
Provincial Lands Act and regulations: The Heritage Property Act and regulations; The Fisheries Acr and regulations;
The Prairie and Forest Fire Act; Integrated Forest/Wildlife Management Parameters (1993); Guidelines for Protection
of Fish Habitat During Forest Operations (1985); Guidelines for Environmental Protection During Road Construction
(1993): Guidelines for Environmental Protection During Development and Restoration of Sand and Gravel Pits.
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Figure 3.1 Saskatchewan Vegetation Zones
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Source: Saskatchewan Department of Tourism and Renewable Resources,

Forest Conservation in Saskatchewan (1975:2)
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The Government of Saskatchewan requires each holder of a Forest Management
Licence Agreement (FMLA) to produce a Twenty-year Forest Management Plan.
These plans indicate how the licence holder intends to maintain the forest's
long-run sustainable yield. The FMLA gives a commercial user harvesting
rights for a 20-year period and with those rights also comes the
responsibility to manage the resource. After five years there is a review
of the company's performance with a subsequent five-year licence extension
period if performance is acceptable. At the end of this ten-year period,
the company is required to produce another Twenty-year Forest Management

Plan.

In addition to the formal five and ten year reviews, the licence agreement
requires the company tc submit, before December 1, an Annual Operating Plan.
The Annual Operating Plan performs two functions. It reports on the
preceding year's operations, and specifies, in detail, the next operating
year's harvesting sites and methods. In Saskatchewan, all companies holding

Forest Management Licence Agreements must adhere to this process.

Currently there are four forest management licence areas in Saskatchewan,
three of which host existing licence holders (NorSask, Weyerhaeuser and L &
M) . Saskfor MacMillan Limited Partnership has applied for the fourth
licence. If granted Saskfor MacMillan would conduct its operations in the
Pasquia-Porcupine forest area. Each of these licence holders, or potential
holders, has either recently completed, or is in the process of completing,

a Twenty-year Forest Management Plan for its respective licence area.
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The government, subsequent to the last submission by these companies, has
determined that Twenty-year Forest Management Plans are developments' as
defined by The Environmental Assessment Act and hence are subject to
environmental review. This represents a fundamental change in the planning
process for each of the licence holders in that now each company must
prepare and submit an Environmental Impact Statement in conjunction with
their management plan. Saskatchewan Environment and Resource Management®
(SERM) issued each company a set of Project Specific Guidelines® directing
the development of their Environmental Impact Statements. Although the
actual Guidelines vary slightly between companies they are consistent with
respect to two important issues. The first is that the companies must use
an Integrated Resource Management approach to developing their respective
plans and second, in order to fulfill the first requirement, the companies

must involve the public in the planning process.

It is the latter process that is the focus of this study. As an introduction
to the detailed summaries of each company's planning activities in the
development of their 20-year management plans, this chapter provides some
background on each of the forestry companies utilized in the case study and

the characteristics of their licence areas.

* Under the terms of The Environmental Assessment Act. a development is: any project. operation or activity or
any alteration or expansion of any project. operation or activity which is likely to:

e have an effect on any unique. rare or endangered feature of the environment;

e substantially use any provincial resource and in so doing pre-empt the use, or potential use, of that resource for
any other purposes:

ecause the emission of any pollutants or create byproducts, residual or waste products which require handling and
disposal in a manner that is not regulated by another Act or regulation;

e cause widespread public concern because of the potential environmental changes involve a new technology that
is concerned with resource use and that may induce significant environmental change;

e or have a significant impact on the environment or necessitate a further development which is likely to have a
significant impact on the environment.

* Saskatchewan Environment and Resource Management is the provincial government department responsible for
administering The Environmental Assessment Act.

“ As an example of these guidelines. a copy of the Project Specific Guidelines issued to NorSask Forest Products
Inc. is provided in Appendix 3.
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The Forestry Companies

NorSask Forest Products (Mistik Management)

A sawmill has operated in Meadow Lake, Saskatchewan since 1964. In 1988, an
employvee group (TechFor) and the Meadow Lake District Chiefs purchased the
then Meadow Lake Sawmill. As a result of this purchase, NorSask Forest
Products (NorSask) was born. NorSask immediately began the process of
securing the rights to harvest timber in the northwestern portion of the
province and applied for a Forest Management Licence Agreement (FMLA). This

licence was ultimately granted in 1988.

NorSask is currently jointly owned by its employees (40%), the Meadow Lake
Tribal Council’ (40%) and Millar Western Pulp Ltd. (20%). Millar Western
plays an important role in the management of the NorSask FMLA in that

although NorSask 1is the 1licence holder, the companies share the timber

resources of the area. NorSask uses the harvested softwood while Millar
uses the hardwood. In order to manage this common resource, Millar and
NorSask created Mistik Management Ltd. Therefore, as illustrated in Figure

3.2, both the pulp and saw mills at Meadow Lake are partners in Mistik
Management, a company whose mission is to "care for the land and serve the
people" (Mistik 1996a:i). As indicated in Figure 3.2, Mistik Management is
responsible for conducting the forest management planning on behalf of
NorSask and Millar Western. Therefore, although the forest management

licence is granted to NorSask, further references to the planning process

will refer to Mistik as the proponent.

61



Figure 3.2 Organizational Structure of Forest Industries
And Lands Associated with the NorSask FMLA

ORGANIZATIONAL STRUCTURE OF FOREST INDUSTRIES AND LANDS
ASSOCIATED WITH THE NORSASK FOREST PRODUCTS INC. FMLA
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(Forest Management Licence Agreement)
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(Meadow Lake) Ltd.

G-‘orest Mnnagemena MISTIK
Planning MANAGEMENT
Logging & Reforestation Contracts
Wood Supply ie MLDC Logging & Reforestation
Agrements NWSMA Logging & Reforestation
NorSask Industries Millar Western
Sawmill Pulpmill
{ 1
Green Lake Sawmill [Canoe Lake Sawmill

Source: The NorSask Forest Management Project (1995) Vol VII (Meadow Lake,
Saskatchewan) .

" The Meadow Lake Tribal Council is an umbrella organization, which delivers services and administers programs
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NorSask 1is very much a "community" enterprise with 80% of its ownership
residing in the geographic boundaries of the licence area. It is also a
company whose owners are representative of the demography of the region.
Millar Western, a family-owned business, also has a long history in this
part of Saskatchewan. This business started in 1906 with a homestead and
blacksmith shop in North Battleford, which eventually evolved into Millar
Western. Presently, Millar Western has forest product, construction and

chemical operations in Alberta and Saskatchewan.

The NorSask Forest covers approximately 3.3 million hectares of the crown
boreal forest in the northwestern portion of Saskatchewan (Mistik 1996a:i) .
Of this total area, 1.5 million hectares, the Turnor Lake Reserve Timber
Supply Area, 1is set aside leaving 1.8 million hectares of forest for
potential harvest (Mistik 1995 Vol I:3). The timber supply areas of the

NorSask Forest are shown in Figure 3.3.

The forestry industry in this area of Saskatchewan employs approximately 430
individuals. This includes 240 jobs in harvesting operations and 190 jobs in
ccmmercial production and marketing (Mistik News Vol 1, No 1). This number
does not include any seasonal job opportunities (i.e. silviculture) or spin-
off employment in service or support industries. In total, the activities
of the forestry industry in the NorSask Forest are estimated to provide
close to $300 million in annual revenues to the provincial economy (Mistik
1995 Vol IX). Other non-timber activities (i.e. hunting, tourism) in the
NorSask Forest are estimated to generate $36 million in annual revenues

(Mistik 1995 Vol VI).

on behalf of Northwestern Saskatchewan's nine First Nations.
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Figure 3.3 The Timber Supply Areas of the NorSask Forest

Source: The NorSask Forest Management Project, (1995) Vol II (Meadow Lake,
Saskatchewan) .



The demographics of the northwestern region of the province are
characteristic of most of northern Saskatchewan. The area has a relatively
sparse population, comprised of diverse ethnic origins and including a large
aboriginal population. Of the communities in the area, Meadow Lake, with a
population of 4,318%, is the largest and most diverse with 655 residents
indicating a single ethnic origin of aboriginal descent?®. The next largest
community is La Loche with a population of 1,691, 1,145 residents who
identify rhemselves as being solely of aboriginal decent. In total, two
thirds of the population of the NorSask Forest is of aboriginal decent

(Mistik 1995 Vol I).

The employment picture in this part of Saskatchewan is grim, especially for
the northern most communities where unemployment rates can run as high as
40%. For example, LaLoche has an unemployment rate (both sexes) of 33.3%, in
nearby Jans Bay the rate is 44.4%. Even Meadow Lake, which is further south
and has a higher non-aboriginal population, has an unemployment rate of

12.9%.

weverhaeuser Canada Limited

Weyerhaeuser Canada Ltd. is a subsidiary of Weyerhaeuser Company of Tacoma,

Washington, one of North America's largest forest product companies. It is
the second largest forest products company in Western Canada. Weyerhaeuser
has operations in three provinces: British Columbia, Alberta and

Saskatchewan. The company produces a range of pulp, paper, lumber and other

* All demographic information quoted in this Chapter, unless otherwise indicated. is based on information from
the 1991 Census and was obtained from Statistics Canada — Cat. No. 95-366). This includes information on
community population, ethnic origins. language and unemployment rates.

° In this area of Saskatchewan the two dominant aboriginal groups are Cree and Dene. In addition to those who
tdentify with the Dene and Cree there is a large Metis community. Metis individuals are generally identified as
aboriginal but of having multiple ethnic origin.
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products for both domestic and international markets (Weyerhaeuser Overview
Document) . Weyerhaeuser began operations in Saskatchewan in 1986 when it
purchased the Prince Aalbert Pulp mill and Big River sawmill from the
Government of Saskatchewan. Upon acquisition of the Prince Albert Pulp
Mill, Weyerhaeuser committed to building a new fine paper mill, the

construction of which was completed in 1988.

To provide Weyerhaeuser with access to a secure long-term source of wood
fibre for the above mills, the Government of Saskatchewan granted the
company a FMLA for an area of public forest in the north-central portion of
the province. The FMLA, as shown in Figure 3.3, is comprised of 5 million
hectares or 14% of Saskatchewan's portion of the world's boreal forest. Of
this total area, 3.4 million acres is considered as the Core, or main timber
supply area. The balance, 1.6 million acres, is divided into two Reserve
Timber Supply areas which are intended for use only in the case of future
expansion or catastrophic losses to the Core area supply (Weyerhaeuser
1997b:14). The management of Weyerhaeuser's licence area 1is handled by

Timberlands, a subsidiary of Weyerhaeuser.

The forestry and manufacturing operations of Weyerhaeuser in the Prince
Albert/Big River areas provide 2095 full-time and seasonal jobs. Of these,
1,268 are in the Prince Albert area, 441 in Big River, 182 in First Nations

communities and 204 in other parts of the FMLA (Weyerhaeuser 1997b:i).

The demographics for the Weyerhaeuser FMLA are also representative of those
found across northern Saskatchewan. Big River, a community in the southern
portion of the FMLA, has a population of 809, 25 whom identify themselves as
being of aboriginal descent. LaRonge, which 1lies further north, has a

population of 2,578, 840 of aboriginal origin. Montreal Lake has population
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of 450, 440 residents being aboriginal. In Montreal Lake the unemployment
rate 1is 45.8%, a rate that is consistent with that found in aboriginal

communities in the NorSask FMLA.

L&M Wood Products Limited

L&M Wood Products Ltd. 1is the smallest industrial forestry company in
Saskatchewan to hold a Forest Management Licence Agreement. Located 1in
Glaslyn, in the west central part of Saskatchewan, L&M holds the FMLA for a

70,000-hectare portion of the Divide Forest.

Figure 3.4 The L&M FMLA in Relation to the NorSask FMLA

L&M FMLA
Divide Block
Lavigne Block
Helene Lake Block

Sources: The NorSask Forest Management Project (1995) Vol II (Meadow Lake,
Saskatchewan) and The L&M Forest Management Project (1998) Vol I (Glaslyn,

Saskatchewan) .
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L&M's FMLA is enveloped by that of NorSask's FMLA as seen in Figure 3.4. Of
the 70,000 hectars of L&M's FMLA, approximately 56,000 hectars is considered

to be productive forestland (L&M 1997 Exec. Summary) .

Although L&M is a privately held company, it runs a community mill that
provides jobs for 50 area residents. As well, reforestation activities
provide another 15 seasonal jobs (L&M 1997:4-1). While this activity is
important to the immediate community, the company's relative size makes L&M
a very minor player in the forestry sector. As well, because of the FMLA's
small geographic area, the population identifying with the L&M FMLA is also
very small. The largest settlements are Glaslyn with a population of 435,

and the Thunderchild Reserve, with population of 460.

Saskfor MacMillan Limited Partnership

The Pasquia-Porcupine area in the northeastern part of Saskatchewan is the
only area that currently does not have an existing Forest Management Licence
Agreement for the harvesting of wood fibre resources. However, a proposal
to grant such a licence to Saskfor MacMillan Ltd. Partnership (Saskfor) is
presently under consideration by the government. The fact that an existing
licence does not exist does not mean that forestry operations are not taking

place in this area. 1In fact, quite the opposite is true.

The history of logging in the Pasquia-Porcupine Forest begins in 1903 with
the construction of a sawmill on Red Deer Lake by the Red Deer Lumber
Company (Saskfor 1996). Large scale development of the area's forest
resources continued through the succeeding decades with rapid development

taking place in the 1960s and 1970s (SERM 1994). At that time, the biggest
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companies in the area were MacMillan Bloedel and the Saskatchewan Forest

Products Corporation, which was a provincial Crown Corporation.

MacMillan Bloedel has, since 1964, operated a waferboard facility in Hudson
Bay, Saskatchewan under the terms of an FMLA signed in 1968§. That licence
agreement expired in June of 1994 (SERM 1994:12). Saskatchewan Forest
Products Corporation (SFPC) has been operating a plywood plant in Hudson Bay
and a sawmill in Carrot River since 1975. 1In both cases the wood supply for

each of these facilities was obtained through annual permits (SERM 1994:12).

In May 1995, MacMillan Bloedel and Saskatchewan Forest Products Corporation
amalgamated to form Saskfor MacMillan Products Limited Partnership (Saskfor
19985) . This makes Saskfor the only company in which the Government of
Saskatchewan has an equal ownership interest!®. This new company employs, at
the three facilities cited above, approximately 375 people on a full time

basis (Saskfor 1995).

It is this partnership, Saskfor MacMillan, which is currently seeking a FMLA
for the Pasquia-Porcupine Forest as illustrated in Figure 3.5. The area in
guestion covers about 19,879 square kilometers of boreal forest (SERM

1894:3), and includes both the Hudson Bay and Cumberland House Supply Areas.

Aside from L & M, Saskfor has the smallest population base within its
proposed FMLA. The largest centre is Hudson Bay, which has a population of
1,868 in the town itself and another 1,889 in the rural municipality. As

with the other FMLAs there are a number of First Nations communities in the

" Saskfor MacMillan Limited Partnership is a 50/50 partership between the Crown Investments Corporation
(CIC) and MacMillan Bloedel Limited. CIC has an interest, 49 per cent. in the Meadow Lake Pulp Limited
Partnership with Millar Western holding the remaining 51 per cent.
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Lake reserves and the community

area, most notably the Red Earth and Shoal

of Cumberland House.

Figure 3.5 Proposed FMLA for the Pasquia-Porcupine Forest

——r T

The Saskfor MacMillan Limited Partnership Forest Management Plan

Source:
(Hudson Bay, Saskatchewan).
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Summary

Each of the companies discussed above must adhere to the requirement, under

the laws of the province of Saskatchewan, to submit a Twenty-year Forest

Management Plan and Environmental Impact Statement in order to retain or, in

the case of Saskfor, obtain a Forest Management Licence Agreement. Although

the terms of the Project Specific Guidelines require a component of public

participation in the development of the 20-year management plans,

legislating or mandating public involvement dces not ensure that the skills
required to consult the public exist within each of the

and techniques

companies (Boaden et al 1980). In addition to the requirement to involve
the public in their respective planning processes, the four forestry

companies are similar in that they operate in contiguous portions of the

northern boreal forest characterized by similar demographic patterns.

Table 3.1 Demographic and Linguistic Characteristics of
Several Representative Communities
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To illustrate this point, Table 3.1 provides an overview of the demographic
and linguistic characteristics of several representative communities within
the study area. What these companies do not share is a common history either
as corporate entities or with the communities in which they reside. Nor do
they possess the same ownership structures. In these regards the companies

are different.

The following chapter will examine how these similarities and differences

influence the public participation programs of each of the companies.



CHAPTER FOUR
PUBLIC INVOLVEMENT
IN WEYERHAEUSER, L&M AND SASKFOR MacMILLAN

The following chapter outlines the public participation processes for
Weyerhaeuser, L&M and Saskfor MacMillan. These four companies are at

various stages in developing their twenty-year plans and environmental

impact statements. As the company that serves as the primary focus of this
research is Mistik Management, the following chapter provides a
comprehensive summary of Mistik's planning process. Mistik's process is
reviewed separately from the other three companies for two reasons. As

Mistik was the first forestry company to have its licence come up for
review, it was the first company subject to evaluation under The
Environmental Assessment Act. Subsequently, it was then the first company
to submit, and have approved, its Twenty-year Forest Management Plan and
EIS. The second reason is that Mistik's planning process, as it involved
the public, 1is significantly different than that of the three other
companies® to the point where preliminary analysis suggested that Mistik’s

process warranted individual, in-depth analysis.

This chapter details the planning processes of the three companies other
than Mistik. These detail serve as the foundation upon which to build a
model to explain what caused the variations in planning processes among the

companies.

" These differences will be discussed in subsequent chapters.
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Weyerhaeuser

Like NorSask, Weyerhaeuser is obligated to submit a Twenty-year Forest
Management Plan at ten-year intervals. Given the status of its current
licence this would require the company it to submit a new plan in 1999.
However, unlike NorSask, Weyerhaeuser was considering an expansion to their
operations. In order to determine the economic feasibility of such an
expansion, Weyerhaeuser would have to determine the sustainable forest
harvest level for its FMLA. As this would necessitate the completion of the
same analysis for the EIS required under the new Saskatchewan and Resource
Management (SERM) Guidelines for the Twenty-year Forest Management Plan the
company decided to prepare and submit its Twenty-year Forest Management Plan

in advance of the 1999 due date.

As was the case with Mistik, SERM’'s Project Specific Guidelines outlined a
number of requirements to include in the EIS of the Twenty-year Plan. These
requirements included: the sustainable management of all resources; the use
of an 1integrated resource management approach; and the demonstration that
biodiversity and ecosystem processes are maintained (Weyerhaeuser 1956a).
As well, the company was required to contain an element of public
consultation throughout the process of developing the plan. Although the
company was compelled to involve the public in its planning activities, a
corporate recognition that such activities would become fundamental to its

cperations already existed.

In a 1995 speech®, George Weyerhaeuser jr. recognized that public values had

changed and that there was a need for the company to engage in more

* The speech was delivered at the Pacific Paper "95 Conference on October 16 in Vancouver, B.C.
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voluntary approaches to improve environmental performance. This appears to
signal that Weyerhaeuser, at the corporate level, recognized the need to
change its operations within its current operating environment. The
tangible benefits of this desired change may be more visible in the
company‘s Canadian operations than in other jurisdictions?. This may be
attributed to the practical need to demonstrate an environmental commitment
in Canada as Weyerhaeuser does not, as in the United States, conduct its
operations on private forestry lands but on crown land. As one participant?®
in Weyerhaeuser's planning process expressed it, “Weyerhaeuser had been beat
up in the States and didn’t want to get intc an adversarial position, it

wanted a new beginning in the province, and to do things right”.

While Weyerhaeuser does not have a vision statement printed on the reverse
of the corporate business cards, as companies so often do, there are a
number of statements made in various recent publications that put a public
face on their corporate philosophy. For example, the back cover of the
management plan discussion paper (Weyerhaeuser 1997b) is comprised of the

following statement:

At Weyerhaeuser Canada, we are committed to being industry leaders
in stewardship of public forestland. We continuously improve our
management practices to sustain environmental quality and enhance
the economic value of forests entrusted to us.

We accomplish this by practicing sustainable forestry and integrated
resource management based on sound science and proven technology.
We work diligently with government agencies and regulatory bodies to
improve laws and regulations in a way that enhanced our ability to
manage all resource values in our care. We meet or surpass all
requirements and guidelines set by government agencies. We respect
the social considerations that accompany the right to harvest public

* See criticisms of corporate practices in the United States in Paul Roberts (1997) “The Federal Chain-saw
Massacre” in Harper's Magazine (June 1997:37.51).

‘ The individual quoted participated in the workshops, fieldtrips and presentation of the company’s draft
management plan as a representative of a provincial wildlife association. The interview as conducted on July 4,
1997.



forests. And we actively listen to and consider public expectations
in preparing forest management plans.

We manage public forestlands for the sustainable production of
timber and other resource values.

The front cover of the 1997-98 annual Operating Plan contains a more
descriptive statement concerning the role of the public in Weyerhaeuser’s

planning process. It states:

The health of Saskatchewan's forest ecosystem - with its diverse

plant and animal 1life and its many lakes, rivers and streams - is

vitally important to all of us. It’'s more than a supply of timber

for our lumber, pulp and paper mills. Traditional aboriginal users,

trappers, outfitters and special product interests all share a

concern for our shared forest lands, as do cottage owners, hunters

and other recreational users throughout the province.

That's why we invite public input and strive to accommodate the

needs of other forest stakeholders. We appreciate your interest and

look forward to your continuing involvement in our planning process

(Weyerhaeuser 1997c).
It is within this context that the public is invited to participate in
Weyerhaeuser's planning process. In essence, the above constitutes what
Svendsen (1998) calls a “social mission statement”. Such statements go
bevond the *“narrow set of aims often related to profitability” and focus
more on the company’s responsibilities to all stakeholders rather than just
stockholders (Svendsen - 1998:75). The following section summarizes

Weyerhaeuser's activities to date with respect to public involvement in the

forest management planning.

The Planning Process

Initially, Weyerhaeuser hired the consulting firm of Peat Marwick Thorne

Inc. (KPMG) to organize and conduct 28 public meetings. The consulting
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company initiated the process by sending out invitations to 600 people who
had, in the past, attended Weyerhaeuser gatherings or who lived in proximity
to the company's harvesting operations (Star Phoenix 1995a). As articles and
editorials in the Saskatoon Star Phoenix (1995a,b) indicate, the public,
specifically cottage owners, environmentalists and outfitters in the area,
felt that the company was attempting to manipulate the public consultation
process by limiting the invitation list to specific individuals, rather than

by inviting all interested members of the public.

Therefore, the company, by inviting only those individuals or groups with

which it had past contact, had neglected to consider the message that an “by

invitation only” event® sent to the public as a whole. Good public
participation “demands”, according to the American National Environmental
Policy Act (NEPA 1998), that proponents make an effort to identify and

contact, be it directly or through other methods, all interested members of
the public®. This should help to ensure that a wide, if not complete, range
of values will be represented which is an important criteria in assessing
the effectiveness of a public participation process (MacLaren 1995). Also,
according to the NEPA, by inviting only those individuals who 1lived in
proximity to the company’s harvesting operations the company committed an
error, that being the “assumption that those most concerned will be the
nearest to the facility” (1998:9). However, it may be reasonable to believe
that those interested in the development but who are not in relative
proximity to it, are 1in fact interest groups. These groups are often
identified as “active” publics and as such it is most likely the case that

no “special efforts” would be required to ensure their participation in a

* Such a process does not allow for “any self-selection by participants” (McMillan and Murgatroyd 1994:66).
Also, Boaden et al (1980:52) state that “differentiating between sectors of the public ... carries with it the risk of
unwittingly discriminating between the different sectors by providing them with different information™.
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planning process (Mitchell 1997:161). Although, it must be recognized that
it is neither realistic, nor necessarily desirable, to try and include every

individual or group in the process (Sewell and Coppock 1977)7.

While Weyerhaeuser’s decision to initiate the public involvement process by
starting with "“by invitation” meetings caused a bit of stir, ultimately, as
McMillan and Murgatroyd (1994) have suggested, this provided an opportunity
for public to define itself. Hence, by starting the process with a little
controversy, Weyerhaeuser may have generated more interest in the process
than would have otherwise existed. It may be an antidote to the type of
participation or consultation fatigue that can plague members of a community

(Creighton 1981).

In addition to concerns regarding the invitation 1list, a number of
individual participants expressed their preference for dealing directly with
company employees as opposed to hired public relations firms. There was, in
fact, a distrust of "hired" spokespeople acting as buffers between the
public and the company®. It should be noted that the individuals expressing
this sentiment are not restricted to those involved 1in Weyerhaeuser’s
planning process. Individuals involved in other participatory processes
have voiced similar concerns. Indeed, the desire on the part of the public

to deal directly with those in positions of authority, able to make

® There a number of ways in which this can be achieved: the most rigorous is the development of a social or
community profile (Connor 1993: McMillan and Murgawoyd 1994).

" In fact. the truth is. as O Riodan states, “In the absence of incentives to encourage participation only a few
people will be mobilized to play their part, one might well ask whether our present political and educational
institutions are doing an adequate job to provide these incentives, but the fact remains that, practically speaking,
only a very small percentage of population can ever participate in extra-local issues with any degree of
effectiveness. An ‘open door’ policy plus extensive use of the media can help widen community interest, but the
vast majority of citizens will still prefer to play no direct part.” (1977:167).

* A SERM employee (SERM #3) felt that the dissatisfaction expressed by participants was due to the consultants
coming to the meetings with “everything done™, i.e. the rules for the meetings were already set and so on.
Because of this the group believed that it really wasn’t involved in the process and distrusted it from the outset.
This is what lead to problems.
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decisions, or to speak on behalf of the organization, 1is well documented
(Creighton 1981). This does not imply that Weyerhaeuser was wrong to hire
outside facilitators to conduct the process. Clearly, this 1is an accepted
practice, one that is often very important and can assist in making the
process effective (McMillan and Murgatroyd 1954). But it is important that
the facilitator does just that, facilitate communication between the groups
and not supplant the role of the decision-maker or isolate the decision-

maker thereby creating a pretense of participation.

In terms of its dealings with stakeholders in other jurisdictions, it is
interesting to note that on occasions when Weyerhaeuser has sought out
public opinion it has engaged in direct communication with the public. For
example, between 1994-1995 the President and Executive Vice-President of
Weyerhaeuser conducted seven public “town-hall” meetings in Washington and
Oregon®. It should be noted however, that while it is significant that
Weyerhaeuser solicited public comment and provided a forum in which to
receive it, the condition under which Weverhaeuser operates in the United
States 1is fundamentally different than it is in Canada. In the United
States Weyerhaeuser operations are conducted on privately owned timberland.
Weyerhaeuser operations in Canada are conducted, under licence, on Crown

Land.

In response to these concerns, Weyerhaeuser began conducting the public
consultation process with its own staff or those of Timberlands, the
division of Weyerhaeuser which is responsible for developing the Twenty-year
Forest Management Plan. Weyerhaeuser's corporate records for the first round

of public consultation and information sharing (held during the period

® This information is from a speech entitled “Corporate Citizenship and Forest Stewardship™ delivered by Jack
Creighton, President of Weyerhaeuser to the Probus Club of Bellevue. Washington on March 21, 1996.
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December 19, 1995 to February 15, 1997) detail the multifaceted approach
used by the company to solicit public input. This approach used a number of
publications, workshops, meetings, field tours, displays and information
sessions to both disseminate and receive input. In addition to the above,
Weyerhaeuser relied on a number of media vehicles (newspaper, magazine,

television and radio) to keep the public informed of project developments.

Defining the Public*®

Weyerhaeuser's public, as the company chose to define it, was broad in

nature. The company chose to convene what c¢ould be described as a
"provincial®", as opposed to local, forum to provide direction and input into
the development of the Forest Management Plan. Target groups for inclusion

in the process consisted of interested individuals both from inside and
outside the immediate area, regional and provincial organizations, the
Prince Albert National Park, politicians, First Nations and Metis groups,
Local Stakeholder Advisory Committees (which include cottage owners,
outfitters, trappers), company employees and the general public. Some of the
participants had a history of interest in forestry issues and were
approached to participate on that basis. This may imply that the
participants were hand picked. While the company would agree with this
comment, it does point out that many participants were invited tc
participate specifically because of their strong bias and opinions against
either the company specifically or forestry in general. Interestingly, the

company actively sought to include individuals and groups known to harbour

14

In a speech delivered to the 1993 annual meeting of the International Association for Public Participation in
Kananaskis. Alberta, Desmond Connor reminded participants that “*public” is a plural noun. He stated, that “it is
critical to identify the perhaps dozen publics. for a proposal™. The degree to which the various forestry companies
recognize this will be reflected in the way that they define their respective publics.
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distrust for either the company itself or forestry in general and not just

those who might be sympathetic to Weyerhaeuser.

All members of the public were encouraged to contribute to Weyerhaeuser’s

process. In addition to those groups or individuals which the company

actively sought participation from, WeyerhaeuSer undertook an information

campaign employing mall displays and advertising im all major provincial

newspapers to solicit input from the general public. It should be noted

that even though Weyerhaeuser has been engaged in this public consultation

process for over a year, the company continues to extend invitations to the

public to become involved in the process at any time (Weyerhaeuser 1997a) .

Public Consultation Activities

The first formal activities undertaken by Weyerhaeuser in this initial round

of public consultation began in the spring and summer of 1996. It was

during this periocd that Weyerhaeuser sought the public's assistance in

identifying forest management issues and developing a direction for the

Environmental Impact Assessment (EIA) studieS. During this period, the

company held three workshops, conducted five field tours and made 39

presentations/meetings with Local Stakeholder Advisory Committees (LSAC),

interested forest users, contractors, employees, aboriginal and

environmental groups (Weyerhaeuser 1997b:5). Weyerhaeuser's records for

these activities indicate that these activities were well attended. 1In

total, over 950 individuals attended the presentations/meetings, while B85
individuals took part in the field tours and approximately 75 participants

attended the workshops.
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What Weyerhaeuser realized from the first round of public consultation was a
clear direction for the company to undertake an ecosystem-based forest
Management framework as the foundation for the new Forest Management Plan.
In particular, Weyerhaeuser points to the outcome of the May 1995 workshop
where participants from the environmental €firms hired to conduct the EIA
studies met with stakeholders to set the direction for the studies. It was
decided at that time, based on input from the stakeholders, that a habitat-
based strategy would be employed rather than one based on indicator species®:
{(Weyerhaeuser 1996b:2). This was the first clear change, instigated by

public, which was adopted by Weyerhaeuser in the development of the plan.

The focus on habitat (ecosystems) rather than on specific species is a
significant indicator that Weyerhaeuser was influenced by input from the
public. Moreover, it was not the only instance where input from the public
had an impact on the development of the plan. Other changes made as a
result of the public consultation process included the addition of aquatic
studies and timber salvage strategies. The Weyerhaeuser representatives
interviewed for this study readily agree that these aspects had been

originally overlooked by the company.

Another weakness Weyerhaeuser is seeking to redress 1is the lack of
involvement by First Nations and Metis people in the public input process.
Weyerhaeuser had sought involvement by these groups in much the same fashion
as they courted they general public: newsletters, meetings, advertisements
etc. In hindsight, the company realized that the initial structure of the

involvement process was not conducive to the participation of these two

"' Of the two most common approaches to wildlife management, “one approach favours managing land or water
units primarily to benefit a feature species [species-based]. Another approach is based on managing species that
take into account the welfare of other species within similar habitat relationships. The habitat diversity approach
bypasses considerations of an individual species to focus on providing diverse habitats™ (Gauthier 1995:221-222).
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stakeholder groups (Weyerhaeuser employee #1). Currently Weyerhaeuser 1is
trying more one-on-one types of communication with First Nations and Metis
groups using members of the community to help organize and facilitate the

consultation process.

Information and direction from the public and other sources (SERM, the
Canadian Council of Forestry Ministers Forest Sustainability Criteria,
timber resource updates etc.) were used to develop Weyerhaeuser's Twenty-
vear Plan Discussion Paper. This Discussion Paper, released in April 1997,
provided the focus for the next round of public consultation activities.
Specifically during this second round of meetings and workshops, the public
was asked to identify any weakness or gaps in the concepts used to develop

the initial Twenty-year Plan concepts.

The Discussion Paper was mailed to over 400 individuals or groups who had
expressed an interest in the process. Each Discussion Paper package
included an eight-page questionnaire regarding the contents of the document
and soliciting input or suggestions for improvements from the reviewer.
These questionnaires were to be sent back, in the self-addressed stamped
envelopes which were provided, to Weyerhaeuser for their consideration.
Weyerhaeuser also held meetings with each of the six Local Stakeholder
Advisory Committees in the FMLA in order to receive their input and
comments. The environmental groups and other organizations that had earlier
played such an important role in establishing the direction for the
environmental studies were asked to attend a special two-day workshop to

review the Discussion Paper.

In preparing the Discussion Paper for distribution, Weyerhaeuser was careful

not to create a document that looked too "finished". This was a consious
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attempt to indicate to the public their participation was not just a public
relations exercise. As a Timberlands employee indicated, the best approach
was to go to the public with an obvious "draft" document (Weyerhaeuser
employee #2). The employee’s opinion was that 1if the public really did
perceive it as a draft, they would feel more comfortable in making

suggestions and not feel that it was a completed document.

Input from this second round of consultation, completed in June 1997, was
considered in preparing the first draft of the new Forest Management Plan
and the initial Environmental Impact Assessment. Indeed, both of these
documents were made available for review in early fall 1997 at which time

the third round of public consultation commenced.

This third round of meetings and presentations occurred in late August and
early September 1997 and included members of the general public and interest
groups, as well as regulators. At the end of this round of meetings and
presentations, as was the case in each of the other rounds, a summary of
comments made, or issues raised, was prepared and sent to all participants
and 1interested observers. Included in this summary, Weyerhaeuser's
responsded to each issue or comment and included a specific reference to how
Weyerhaeuser would amend the plan in accordance with the input received.
This indicated to those who participated vthat input from this third and
final round would be used to prepare the final plan and EIS for submission

to the provincial government.

It is perhaps premature to comment on what future public consultation will
look like in Weyerhaeuser's FMLA given that the final Forest Management Plan
and EIS have not been approved. However, in the Discussion Paper the

company did state that "stakeholders (will] have a continuing opportunity to
PP Y
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influence Weyerhaeuser's plans through the public consultation process that
occurs each vyear as part of preparing the Annual Operating Plan"
(Weyerhaeuser 19%7b:6). As well, the Local Stakeholder Advisory Committees,
which were constituted as on-going working partnerships, are expected to
continue operation well after the Forest Management Plan has been submitted

for approval.

At present, Weyerhaeuser has not yet submitted its forest management plan

for review.

L&M WOOD PRODUCTS

L&M Wood Products hold a Forest Management Licence Agreement in the Divide
Forest at Glaslyn, Saskatchewan. In April 1997 the company submitted a draft
of their new Twenty-year Forest Management Plan and Environmental Impact
Statement to the provincial government for review. L&M submitted the £inal

draft of its Forest Management Project in December 19598.

The Project Specific Guidelines issued by Saskatchewan Environment and
Resource Management in July 1996 stipulated that the proponent must involve
the public at the earliest possible stage of the plan's development, and
that traditional knowledge'® should also be sought and included in the plan.
Specifically, the Guidelines state "[Tlhe EIS must describe the proponent's
process of providing for public involvement and input in the development of
the Twenty-year Forest Management Plan and how the proponent will establish

an ongoing public consultation program to communicate future forest
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management activities to the public and to obtain information £from the
public" (SERM 1996:3). The following is a summary of the public involvement

process employed by L&M in the preparation of their Twenty-vear Plan.

The primary goal of L&M, as highlighted in their submission to SERM, 1is "to
work with the local public to strive for an acceptable balance to the
economic, social and ecological objectives of a preferred forest management
plan" (L&M 1997:4). Guiding this goal was L&M's philosophy "“to achieve
balance among the economic, ecological and social benefits of forest
management and to ensure that the public plays a major role in defining that
balance” (L&M 1598 Vol 1:1-7). It was within this framework that L&M

developed their public consultation process.

Defining the Public

L&M, as the other forestry companies, had to define their public. Unlike
other forestry companies, L&M decided to conduct the public consultation
process as a sort of joint venture project with an existing group, the
Divide Forest Advisory Council (DFAC)*’. Formed in 1994, the Divide Forest
Advisory Council is a non-profit organization comprised of diverse group of
individuals with a familiarity of the area and of forest issues. L&M began
the public consultation process by holding meetings with the DFAC. The
objective of the process was to solicit input from the Council on how the

consultation should proceed and who should be invited (L&M 1957:4-2).

'* Traditional knowledge. as differentiated from knowledge based on formal study or science, is based upon the
“experiential knowledge of people who live and work in an area™ (Mitchell 1997:178).

" The Divide Forest Advisory Council was established by Mistik Management. The reasons for the creation of
the council are outlined in Chapter Five. As stated in Chapter Three, L&M and Mistik both conduct operations in
the Divide Forest and that L&M’s FMLA is enveloped by that of NorSask.
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There was agreement that the process should include members of the general
public and not just those represented on the DFAC. However, the group felt
that given the technical nature of the subject, i.e. forest resource
management, and the amount of education that would be required to establish
a foundation from which to work, it would be advantageous to restrict
participation to potential "knowledgeable" and "committed" individuals. on
that basis, the DFAC and L&M prepared a list of potential participants who
would be invited to attend an education workshop and thereafter be invited
to participate in future decision-making activities. In short,
participation in the education workshop or seminar became what L&M described
as a "loosely enforced requirement for participation at future meetings", in
other words the meetings would not be "open" (L&M 1997:4-3). Special
efforts were made to ensure participation in the process by First Nations

people, including educational seminars held in their community.

The framework developed by this initial planning group consisted of the
educational seminars followed by series of workshops (organized by the DFAC)

and personal interviews, the objectives of which were to:

. identify the key resource features to be managed;
o set the criteria for the identification alternative plans;
° set the criteria for the selection of a preferred plan from among

the alternatives;

. assign relative importance weights to the evaluation
criteria leading to the selection of a preferred plan; and

. provide detailed information respecting the location

and significance of site-specific resource features within
and adjacent to the FMLA (L&M 1997:5).

The educational aspects, or preparatory groundwork for effective public

consultation, were viewed as necessary, fundamental element of the public
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consultation process. It was L&M's belief that this first step in creating
a shared understanding was necessary in a process of shared decision-making

in the development of a forest management plan.

Public Consultation Activities

The workshops, organized by the Divide Forest Advisory Council, were based
on what was termed a "prodgressively advancing agenda" (L&M 1997:4). Given
this format, by the end of the first workshop (February 9-11, 1996} the 30
participants had defined the key economic and non-economic resource products
to be managed, set the principles for management alternatives as well as
establishing and weighting the key evaluation criteria. At the subsequent
workshop (June 8-9, 1996} the 24 participants progressed through the
remaining tasks of €finalizing the resource features to be used in the
planning model, defining specific constraints and exploring ways to develop
alternative forest management plans. At the final workshop in January 1997,
17 participants finalized the specific criteria for the evaluation of
alternatives, along with the weightings to be used for the major evaluation
criteria both for the preferred management plan and for the ranking of

alternative plans.

It was felt, from the ocutset of the process, that information on site
specific features in the FMLA was best obtained via personal interviews with
individuals who had intimate knowledge of the forest area. To this end, 30
individuals were interviewed. These individuals were asked to provide
information as to the locations of various features and/or activities (trap
lines, species habitat, spiritual areas) and to prioritize them (L&M 1997:4-

3). The results from the one-on-one interviews were combined with the
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results from the workshops thereby treating them like a fourth workshop

group (L&M 1997:4-29).

The evaluation criteria used by L&M in the selection of a preferred
management plan fell into three main groups: economic (also referred to as
value of forest resources), ecological and social. Each of these main

criteria was further reduced into sub criteria as shown in Table 4-1.

The weighted evaluation criteria, arrived at during the public consultation
process, were then applied to 24 alternative forest management plans. As a
result, the management plan deemed to best satisfy the public's wishes was
chosen as the preferred plan (L&M 1997:5). The preferred plan alternative’*
ranked first ~»s the preferred option in only the social criteria. However,
it had the highest overall composite score when all criteria, major and sub,
were taken into consideration. It was also the alternative that met the
composite goal of the plan which was to “simultaneocusly maximize the joint
supply of timber for the L&M mill in Glaslyn and the supply of moose, deer,
fisher and blueberries with the overriding provision that the quantity and
age structure of forest ecotypes be maintained in a configuration we would

expect to see in nature” (L&M 1998 Vol I:1-7).

The Project Specific Guidelines stipulate that the company describes how
public involvement will be facilitated in the future. L&M is not specific
as to its intentions in this regard. Although there is no specific course
of action 1laid out, the company does indicate that the relationships
developed to date will form the foundation upon which future public

consultation will take place (L&M 1997:Vol I, pll).
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Table 4.1

Evaluation Criteria and Subcriteria

Group and Meeting Participant Weights for Major
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There was a general consensus among participants in the L&M consultationa

there was some disagreement expressed
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with respect to the degree of satisfaction in the process. The DFAC

participants involved in L&M’'s planning process were satisfied with it and

made their satisfaction known in a letter of support:

DFAC members at the meeting felt that the L&M Forest Management
Public Consultation Process did a credible job at including local
stakeholders and community interests in a large part of the forest

management decision-making process. (Excerpt from a letter sent on
March ¢4, 1997 by Leonard Greenhough, President DFAC to SERM
regulators, copied to Lorne Scott, Minister responsible for SERM).

An individual, Joys Dancer, also had praise for L&M’s process. However, she

alsc expressed several concerns:

7.

Only 3 women were consulted, as far as I can see, a major imbalance.
For the most part, only consumptive resources uses were polled.

Most people taking part in the workshops have commercial vested
interest.

The meetings were by invitation - there was no open public forum.

The method and model for collecting information was only capable of
dealing with quantitative information.

Any resource features or constraints that did not fit with the
model’s capabilities and biases were left out.

The model and survey tools are strongly biased toward fibre
consumption and “commercial” wildlife species - no consideration of
anything else.

The process for developing alternatives and criteria on which to base
a choice of best alternative was very controlled and manipulative -
rather than being based on open and free discussion. (Excerpt from an
undated letter from Joys Dancer appended to the L&M EIS submission).
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SASKFOR MACMILLAN LIMITED PARTNERSHIP (SMLP)

Of the three*®* forestry companies still seeking Forest Management Licence
Agreements in Saskatchewan, Saskfor MacMillan (Saskfor) is the only company
that does not hold an existing licence. It is also seeking a licence within
an area of the province currently undergoing a Land Use Management Planning
process. Every company engaged in the development of a Twenty-year Forest
Management Plan operates within a specific environmental context. For
Saskfor, the environmental context was unique because public involvement in
the planning process was established by interests outside the company before

a formal process of developing a forest management plan had commenced.

In light of the fact that the provincial government was proposing to grant a
new Forest Management Licence in the Pasquia-Porcupine area, interested
companies were asked to submit proposals outlining how they would manage the
resource. In order to assist in this process and to "provide background and
guidance for the development of the FMLA" SERM prepared, in August 1994, A

Draft Concept Paper For Forest Management in the Hudson Bay and Cumberland

House Supply Areas. At that time both SaskForest Products and MacMillan
Bloedel submitted proposals. Upon review cf the individual proposals, the
government encouraged the two companies to form a single company. As a

result, Saskfor MacMillan Limited Partnership was created in spring 1995.

This set the stage for the government to establish the Forest Management
Advisory Committee (FMAC). This Committee was made up of 17 individuals or
group representatives from the proposed FMLA, the purpose of which, at that

time, was to advise the Minister Responsible for SERM as to what items they



wanted negotiated with the forest management company in the FMLA (SERM
1994:24) . As a result of their deliberations, the FMAC, in consultation
with members of the communities within the FMLA and Saskfor, developed 78
consensus items, which formed the basis for their recommendations to the
Minster. These were items that the Committee felt should be specifically
included in the Agreement, or reflected in the Twenty-year Forest Management
Plan. The FMAC completed its task in April 1996. Upon completion of its
initial mandate, the FMAC has remained intact and has invited Saskfor to
become a member. This step is important now, given that land use issues are

currently being considered and Saskfor is an important stakeholder.

At the same time as the FMAC process was being undertaken, SERM convened a

Land Use Planning Committee comprised of government departments (for
example: Agriculture, Tourism, Energy and Mines) deemed to have some
interest in land use issues in the Pasquia-Porcupine area. Although this

was an internal government group, it did seek input in its deliberations
from the FMAC. In addition, the Land Use Committee held public meetings
during March and April 1996 (Government of Saskatchewan Let's Talk Forest
Land Use 1996). Discussions with the FMAC continued through December 1996
at which time the government began to draft the Land Use plan for the area.

To date, this plan has not been released.

In 1995, Saskfor made the decision to seek environmental approval for a new
Oriented Strand Board (OSB) mill even before the Forest Management Licence
had been awarded or indeed, before the FMAC had finished its work. This new
mill, located in Hudson Bay, Saskatchewan, also required an Environmental

Impact Assessment before approval to proceed could be given.

'* As noted earlier, NorSask has already received approval of its management plan and EIS as a result has had its
licence renewed.
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From the outset, Saskfor took the position that the existence of the two
committees, the FMAC and the Land Use Planning, provided the company with a
base from which to develop its public consultation processes both for the
OSB mill and the Twenty-year Plan. Specifically, Section 4 of the Business
Plan for Forest Management of the Pasquia-Porcupine FMA, submitted by
Saskfor to the provincial government in August of 1995, explicitly states
that the company would encourage all stakeholders to be involved in the
planning process®®. Furthermore, it makes clear Saskfor's intent to use
information garnered from the public through the government appointed FMAC
as well as from the Land Use Planning Process. At this stage, Saskfor's
summary of public involvement for forest planning shows no specific meetings
or activities to solicit public input aside from that requested by SERM as
part of the assessment process. Participation of First Nation's people was
restricted to involvement in economic activities undertaken during forest
management (in terms of the number of jobs available to the community).
There was a provision for presentation of plans, but no involvement in

decisicn-making®’.

In spite of the closed nature of the business plan, Saskfor did send an
information piece to all residences in the proposed FMLA in June 1995. The
Report to the People of Northeast Saskatchewan outlined the company's plans

to build an Oriented Strand Board (0OSB) plant in Hudson Bay. It also

io

Saskfor’s vision statement is articulated in the 1995 business plan. It states that:

SMLP endorses the government's goal of using the provinces’ forest resources in a sustainable manner. SMLP is
committed to achieving this objective in the Pasquia-Porcupine FMA area through responsible stewardship
practices and ecosystem approaches to management. This includes:

managing the resources sustainably:

supporting the economic interests of the residents of northeast Saskatchewan; and

inviting stakeholder (including First Nation) involvement in management planning.
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solicited input from the public with respect to their opinions on the
project. As well, a meeting was held in Hudson Bay to discuss the plant.
There was opposition to the building of a new plant before an analysis was
done as to what the sustainable wood supply was for the area‘®. It was

viewed by some to be an inverted sequence of events.

However, in spite of concerns raised by the public and a call for a public
ingquiry into the proposed development!®, the new plant was approved.
Subsequently, in April 1996 the Project Specific Guidelines for the
development of the Twenty-year Forest Management Plan and EIS £for the
proposed Pasgquia-Porcupine Forest Management Licence were issued by SERM.
Saskfor’s guiding philosophy, as it undertook the development of the Forest
Management Plan and EIS, was “to produce the optimum supply of outputs to
all stakeholders and to provide a fair distribution of social and economic
benefits to local communities” (Saskfor 1997:xi). The company’s stated
operating mandate, was to “be competitive in the North American marketplace

and in compliance with Saskatchewan environmental and labour requirements”

(ibid.) .

In order to determine a framework, in accordance with the guidelines issued
by SERM, Saskfor hired a consultant, Simons Reid Collins of Vancouver, to
prepare a Scope Assessment for the development of the Twenty-year Forest
Management Plan and Environmental Impact Statement. A Draft Scoping

Document was prepared and reviewed bv SERM and Canada Fisheries and Oceans

' This is not representative of MacMillan Bloedel’s operations elsewhere in Canada. For example, collaborative
ventures that coordinates the interests of the company and First Nations people have been established in the
Clayquot Sound area of British Columbia (Svendsen 1998:131).

'" The SERM files for this project contain a2 number of letters to the Minister of Environment and Resource
Management from citizens concerned with the review process for the OSB plant. These include letters from Joys
Dancer and Misters Bily. Taylor. Brand and Sochan.

"* In a February 1, 1996 letter from the Minister of Environment and Resource Management to Joys Dancer, the
Minister acknowledges Ms. Dancer’s request for the Province to conduct an inquiry.
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(Saskfecr May 19S96:2). Minutes from the meeting, held April 16, 1996, to
review the Scoping Document indicate that SERM officials expressed their
concern regarding the company's proposed public involvement strategy.
Specifically, SERM emphasized to Saskfor that public input must be used in
developing the plan and that the company was not to rely solely on the FMAC
or Land Use processes to provide such input. Although SERM saw no problem
in Saskfor using the FMAC as a "sounding board"” it stressed that the company

provide avenues for other publics to be involved®°.

The final Scope Assessment Document, May 1996, reflected the comments made
during the April 16 meeting and provisions were made in the development of
the work plan to include public meetings in Phase One of the schedule.
Other public input, most notably in the synthesis Phase or Phase Three of

the work schedule, would be done through the FMAC.

In keeping with the commitment to involve the public beyond that represented
by the FMAC, Saskfor released a second Report to the People of Northeast
Saskatchewan in June 1996. This information item outlined why an EIA
process was required, and what it would entail. As well, it solicited input
and advice £from the public via three vehicles: the submission of comments,
to the president of Saskfor, on a form provided; by attending one of five
public meetings; or by contacting a member of the Forest Management Advisory

Committee and expressing any concerns to them.

The public meetings were held between August 6-12, 1996 in the communities
of Endeavor, Porcupine Plain, Hudson Bay, Cumberland House and Carrot River.

In total 91 individuals attended the public meetings. The highest

* These comments were made during an April 16. 1996 meeting between SERM and Saskfor in order to discuss the
Scoping Document and are contained in the minutes of the meeting and as such are on record in SERM s project
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attendance, 55 individuals, in Hudson Bay while the lowest attendance, four
individuals, was in Carrot River (Saskfor Summary of Public Information
Meetings) . Saskfor received no written submissions in response to the

request for input in the Report to the People information item.

At these meetings the public was told of Saskfor's intention to deal
directly with the FAMC in obtaining public input in the future. However,
the public disagreed with this approach, feeling that they should be
consulted again before the final Plan was submitted for approval to the
government . In response to the public's wishes, Saskfor has amended their
work schedule so that in addition to meeting with the FMAC, the company will
hold another round of meetings in the five communities listed above. Saskfor
is concerned that should the communities raise concerns that cannot be dealt
with in the timeframe the company has allotted, the process will need to be
extended, delaying submission of the documents to SERM. This second round
of meetings may not, because of time constraints, take place before Saskfor
makes its final submission to SERM. 1In which case, the public and SERM will

be reviewing the Twenty-year Forest Management Plan and EIS concurrently.

In essence then Saskfor has defined its public on the basis of the
communities within the proposed FMLA. In addition to the communities
already cited, Saskfor has also been aware of First Nations and Metis
concerns and has sought to forge linkages with those communities as well.
This has meant the hiring of special staff, and the tailoring of information
gathering activities and processes to suit these communities. In
discussions with the company it was clear that SaskFor felt it had good
relations with the First Nations and Metis communities in the FMLA. This

position is substantiated by a comments from SERM indicating that the

file.
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willingness of Saskfor's President (J.A Robillard) to meet individually with
the Aboriginal communities was instrumental in the development of these
relationships (SERM employee #5). These good relationships are seen to have
resulted in the acquisition of a great deal of information on traditional

land use and Aboriginal support for Saskfor’s plan.

Saskfor submitted its Twenty-year Forest Management Plan and Environmental
Impact Statement to SERM in December 1997. SERM then approached Timberline
Forest Inventory Consultants (Timberline) to conduct an independent review
of the SaskFor‘'s submission®:. In addition to reviewing the wood supply
analysis and allowable annual cut calculation SERM also asked Timberline to
review SaskFor’s public participation process. The review conducted by
Timberline compared the company’s process with the requirements stipulated

in the Project Specific Guidelines.

As a result of the review, Timberline concluded that “the public processes
implemented or proposed by SMLP (SaskFor MacMillan Limited Partnership] to
provide public involvement into both the development of the Twenty-year Plan
and the ongoing forest management planning and operation, satisfy the
process requirements® of the Project Specific Guidelines for public
involvement" (Timberlines 1998:13). While the evaluation found the process
employed by SaskFor to be adequate, Timberline offered four suggestions for
improvement :

1. There could have been the addition of another round of public
meetings during the formative stages of the plan;

! SERM hired an independent review of Saskfor's submission because the Department did not have the resources
available to review and evaluate the submission (SERM employee #5).

** Timberline prefaced this evaluation with the observation that the Guidelines issued by SERM were *“‘quite
general” and did not provide any concrete guidance with respect to what was expected of a public involvement
process. only that one should be undertaken (Timberline 1998:13).
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2. The process by which SMLP selected its preferred alternative would
have more closely reflected statements in the Twenty-year Plan if
the Forest Management Advisory Committee had been given an
opportunity at an earlier stage of the plan development to fully
evaluate the alternmatives and make a meaningful contribution to
selection of the preferred alternative;

3. Provide a process for the public, 1likely through the Forest
Management Advisory Committee to become involved in the development
of the Standard Operating Guidelines; and

4. Provide some mechanism for public consultation in the generation of
the supplementary Operating Guidelines (Timberline 1998:14)3%:.

Timberline did not comment directly on the adegquacy of the involvement of
Aboriginal people. The review did note that the attempt to engage First
nations people directly, and not to compel them to participate in open or
public forums was a good decision. Timberline made no other comment with
respect to the adequacy of First Nations participation in Saskfor‘s planning
process. However, timberline does make an interesting comment, the tone of
which seems to reflect Timberline’s assessment of Saskfor’s attitude toward

participation:

SMLP commits to make additional efforts to inform and seek the input
of Aboriginal communities in the Forest Management Area by holding
additional meetings with Aboriginal communities, groups, reserves
(saskfor 1997:45). This 1s an appropriate way of seeking the
participation of the Aboriginal people, as they are often reluctant
to take part in forums that involve predominately non-Aboriginal
participants. Again, however, the value of these exercises depends
entirely on SMLP’'s willingness to listen to the concerns raised at
these meeting, and to revise their plans to the extent possible. If
Aboriginal concerns cannot be accommodate, the people raising the
issue should be given a reason why. (Timberline 1998:134)

** It should be noted that points 3 and 4 pertain to the ongoing participation of the public in forest management.
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Summary

This concludes the description of the public involvement initiatives
undertaken by each of the three Saskatchewan forestry companies currently
seeking Forest Management Licences in the province. Each of the companies
was subject to virtually the same Project Specific Guidelines, and were
required to provide for public involvement and input in the development of
the plan. Based on the previous descriptions it is clear that there was no
consensus among the companies as to how this obligation should be met. What
is less clear is what caused different companies to choose different paths
and what effect these choices with respect to process are likely to have on

the final plan.

The next chapter details Mistik's planning process.
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CHAPTER FIVE
MISTIK'’S PLANNING PROCESS

This chapter details Mistik's planning process, with special emphasis on the
public participation aspects of the development of the company's Twenty-vear
Forest Management Plan. Public participation activities have been ongoing
since 1988 (Mistik 1995 Vol. VII:3-1), two years ahead of the development of

their twenty-year plan.

The fact that Mistik began involving the public before it was legally
legislated to do so indicates the difference between Mistik and the other
companies in the study. Factors influencing Mistik's approach include the
company's ownership structure, corporate culture, existing relationships
with the community, the philosophy of key individuals, its perception of
market trends and its resulting interest in environmentally conscious

markets.

There are a number of indicators that suggest Mistik was committed to the
public participation process it undertook in developing its twenty-year
plan. The company’'s stated commitment to the land and its people is
articulated in the company’s vision statement and found on the back of every
business card it states:

We are an innovative, responsible, and adaptive forest management

company that continually strives to improve our relationships,

services, and trust with the land, people and mills in an energized

environment of mutual respect.
Although the words *“public participation” do not appear in the statement,

there is an expressed desire to develop good relationships with the public.
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In this case, the inclusion of the public in decision-making is a method of

achieving this wvision.

The Planning Process: Getting Started

Any new plan grows from a preceding plan’s successes and failures®. In the
case of Mistik, the process for their most recent plan started with the
signing of the 1988 NorSask Forest Management Licence Agreement (FMLA). The
FMLA gives NorSask the right to use, and obligation to renew, the forest
resources in the area. It does not bestow ownership rights - the Crown

retains those.

The NorSask sawmill used only softwood timber, which meant that a great deal
cf the timber resources within the FMLA was not being employed. Under the
terms of the agreement, NorSask was obligated to find a use for the aspen
(hardwood) within the licence region. This obligation was met when Millar
Western® agreed in 1990 to build a pulp mill at Meadow Lake. The mill was
opened in 1992. The opening of the pulp mill was, in the estimation of
NorSask, the first step 1in meeting the long-term objectives of the
provincial government with respect to the development of the NorSask forest

for the benefit of Saskatchewan's people (Mistik 1996a: 4) .

The 1988 agreement also outlined the planning process that NorSask was to
follow in order to retain their licence. Specifically, the company was

obligated to submit a Twenty-year Forest Management Plan (NorSask FMLA June

" A typical planning process normalily starts with an evaluation of performance in view of the goals and objectives
that were set in previous planning sessions. Gregory Dess and Alex Miller (1993) Strategic Management
{McGraw-Hill:New York).

* Millar Western is a company that makes pulp from aspen, or hardwood, chips. In 1990 Millar Western Ltd.
became the third shareholder in NorSask.
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i7, 1988) . In 1990, in order to undertake this and other planning
obligations, and to facilitate ongoing management of the forest, NorSask and
Millar Western created Mistik Management Ltd. Mistik is a nonprofit forest
management company that manages the NorSask forest for timber and non-timber
products such as plants, animals and places of cultural interest (Mistik

1996a:6) .

At 1its inception, Mistik made the commitment to pursue integrated resource
management (IRM) as a fundamental part of its planning process®. Mistik's
working definition of IRM was "the harmonization of the conservation,
allocation and management of the land and its resources" (Mistik 1995 Vol.
I:11) . Mistik also recognized those forest management practices, in
particular those that are short term in nature, tend tc be a source of
contention and can create conflict® between forest managers, the public and
other forest users. In light of this, Mistik decided that in preparing the
Twenty-year Forest Management Plan (referred to by the company as the
NorSask Project) "all® forest benefits demanded fair treatment in the
planning and design of forest management activities" (ibid.). This decision
committed Mistik to a course of action which, by definition, required that

the public be involved in the planning process from the start.

* In many respects Mistik's commitment anticipates the strategy outlined in the Canadian Forest Accord, endorsed
in 1992 by the Canadian ministers responsible for forests. In agreement with the accord, organizations are to
commit to the following: maintenance of a healthy forest environment: development of practices that respect all
values associated with forests and the integrity of the ecosystems; maintenance of public participation in the
various stages of planning; ensuring greater diversification of forest production: increased scientific research:
training of a diversified workforce: integrating traditional First Nations people and knowledge into planning
practices (Dufor in Mitchell 1995:201).

* This is because of the very nature of forest use and that fact that various forest uses have conflicting objectives.
The use of the forest for fibre limits its use for recreation or wildlife and so on. At the outset Mistik chose to
pursue IRM in order to prepare their forest management plan. Had Mistik been compelled to pursue mandated
management objectives this would not, according to Vogt et al (1997), have reduced this inherent conflict.

* The issue of “all”, as in comprehensive, is laudable but as Mitchell (1997:56) points out, the focus on an all
inclusive plan can lead to the creation of a document that is historical rather than strategic. The key is to keep the
focus what is practical.

103



While public involvement may not be cited specifically in all IRM
literature, notions of coordination (Burton 1991; Gilbert 1988; Born and
Sonzogni 1995), cooperation (Solcombe 1993; Grumbine 1951) and joint
decision-making (Walther 1987) all convey a spirit of public participation.
In his review of the IRM literature, Margerum (1995) found there to be four
common elements or themes: Holism, interconnection, goal-orientation and
reduction. In addition, he found that the interaction between stakeholders
and the public is the “key operational aspect” in IRM (1995:49). Clearly, in
the realm of resource management where the imperatives of holism and
interconnectedness are fundamental, public participation in planning is more
of a necessity than a luxury when it comes to translating theory into
practice (Margerum 1997). Still, the focus on integrated resource
management originates with the public perspective in that it is usually a

public entity that is responsible for the planning exercise.

Early public involvement initiatives® undertaken by NorSask indicates that
they consisted of meetings that were informational in nature and involved a
limited public, specifically some of the northern band or wvillage councils,
the NorthWest Saskatchewan Municipalities Association and several of the
communities located within the NorSask forest (Mistik 1995 Vol. VII:Appendix
A). Topics discussed at these meetings included the company's annual
operating plan for the area, logging plans/strategies and the terms of the
FMLA. Although the purpose of these meetings was information dissemination
rather than information sharing, they served as a vital first step’ in what

would become a much more elaborate public participation process.

" These are activities undertaken up to 1991.

" Desmond Connor believes that in order to have constructive citizen participation mutual trust must exist between the
parties. Such trust must be built systematicaily. By sharing information, the organization is taking that first step
towards systematically building trust.
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By 1991 the involvement of the public caused a shift in the public
participation process (Mistik 1995 Vol. VII:3-2). Mistik realized that
public participation would have to be continuous if the goals of IRM were to
be fulfilled. This also meant that decision-making and input into the
development of resource management plans would have to a shared activity.
While Mistik undertook to initiate participatory planning processes as an
integral part of the IRM on a voluntary basis, the company was already
anticipating the possibility that the Twenty-year Plan may be subject to
review under the provincial environmental assessment process, thereby
mandating the company to involve the public. While forest management plans
had never been considered "development" under the terms of The Environmental
Assessment Act Mistik was certain that such exemptions would not continue

for long. Mistik was correct.

On September 11, 1991 Saskatchewan Environment and Resource Management
(SERM) notified Mistik that the Twenty-year Forest Management Plan would be
considered a "development" and would therefore be subject to Section 2(d) of
The Envircnmental Assessment AcCt. As a result, the company would be
required to prepare an Environmental Impact Statement (EIS). In fact the
EIS prepared for this project (the development of a forest management plan)
is the first one of its kind not only in Saskatchewan but also in Canada
(Mistik 1995 Vol. I:iii). In total, the NorSask Project would include not
only the Twenty-year Forest Management Plan but also an EIS that would
address issues such as the economic, social and environmental impacts of the

plan.

Ecosystem approaches to resocurce management are viewed as a means to

achieving sustainable development (Mitchell 1997). The inclusion of what

could be termed “anthropocentric” considerations (economy and society) in
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the environmental impact statement provides the foundation for a sustainable
development®, as opposed to just a development, plan. Humans, and their
associated systems, are often left out of ecosystem management plans in part
because human activity has been systematically studied as separate and apart
from the natural world (Mitchell 1997; Costanza et al 1997). However,
efforts to manage individual species within whole ecosystems have been
proven to be ineffective (Botkin 1990). The inclusion of economic and
societal consideration in the development of an environmental impact
assessment creates the potential for fostering a sustainable development

plan.

SERM issues the final Project Specific Guidelines to Mistik in April of
1892. In the Guidelines, the government was clear with respect to two
matters: that an Integrated Resource Management (IRM) approach for the plan
be adopted and that the public be involved at the earliest possible stage of

the plan's development.

Defining Who the Public Is

The first step that Mistik faced with respect to ensuring that the process
involved “meaningful” public involvement was to define who the public was.
The Guidelines stipulated the implementation of IRM’ process to balance the
multiple economic, social and environmental interests of the single land

base in question (SERM 1992:2). This posed an interesting challenge, in that

* Since the introduction of the concept “sustainable development” by the Brundtland Commission there has been
much discussion over the definition of sustainable development (is it still growth oriented) and hand-wringing
over corporate appropriation of the term (see: M. Wackemagel and W. Rees (1996) Our Ecological Footprint
(New Society :Gabriola Island). For the purposes of this paper the accepted, albeit oft criticized, Brundtland
Commission definition of sustainable development applies. that being: the ability to meet “the needs of the
present without compromising the ability of future generations to meet their own needs™.
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there are many different interests, and hence publics, with which an

individual can identify. Some are 1legal (municipalities, regulatory
agencies) and are easily identifiable while others are less so. These
include groups that identify with a culture (Metis, Dene, Cree), a

geographic region (within the bounds of the FMLA or within the bounds of

Saskatchewan), an economic affiliation (trapper, outfitter, hunter) and so
on. While the 1list of publics may be lengthy the reason for their
involvement is not®*®. It is quite simple. If Mistik was to be committed to

pursuing a path of IRM, it had to integrate all of the elements of the
forest, including the views, priorities and needs of the public in all its
many forms. In doing so Mistik recognized the public as a whole 1is

comprised of many smaller "publics".

Ultimately Mistik wused six criteria to select the "publics" they would
target for inclusion. These criteria were: community affiliation; cultural
affiliation; reliance on the forest and likelihood of significant direct
effects; structured groups with concerns related to the forest management;
geographic location; and provincial government (Mistik 1995 Vol. VII:3-4).

These "publics" were then separated into nine "interest" groups including:

northern FMLA community councils and associations;
resource users;

woodlands workers and mill employees;

third party users and forest industry;

southern community and Rural Municipality councils;
general public in the southern part of the FMLA;
provincial government;

environmental groups, and

local adviscry groups and co-management boards (ibid.).

* The Guidelines define Integrated Resource Management as “the harmonization of the allocation. management
and conservation of land (SERM 1992:2).

*” While there exists the very real potential for such groups to engage in the pursuit of goals that are best described
as being strictly in their own self interest. there also exists the potential to gain certain benefits. The attainment of
these benefits is likely to outweigh the possible risks of not including thern (McMillan and Murgatroyd 1994).
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In turn these "interest®™ groups could be further differentiated, for
example, the resource user group included trappers, outfitters and wild rice
growers. Likewise, the co-management boards were established on the basis

of the existing 12 Fur Conservation Areas (FCA) within the NorSask forest.

There is an inherent danger in using interest groups as representatives of
the larger community in that such groups are often organized in order to
achieve specific goals (Burke 1979). As such, there is room, as McMillan
and Murgatroyd (1994) point out, to be skeptical of their motivations to
participate. Given this, it could be said that Mistik did not facilitate
enough participation of member of the general public. However, an analysis
of public participation processes in the United States revealed that with
respect to forestry issues, there is no “general public” (Lyden 1990). In

other words, every one tends to represent one orientation or another.

The Public Consultation Process

The public consultation process was to serve three functions for Mistik.
First, it was to serve as a vehicle for informing the public on issues
surrounding forest management and Mistik's operations. Second, it was given
a data gathering function in that it would provide the public (as defined
above) with a mechanism to provide information to Mistik with respect to
their values, priorities and concerns as they relate to the management of
the NorSask forest. Finally, the public consultation process was to lay the
foundation on which to build on-going shared decision-making responsibility
for the management of the forest among the local people, Mistik and the
provincial government (Mistik 1995 Vol. VII). While Mistik had a number of

stated reasons for involving the public in decision-making, at no time did
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the company “sell” the process as a panacea that would provide benefits to
all parties involved. In the past, other multi-use management processes
have failed because they had promised far too much in terms of benefits
without due consideration of the realistic costs and compromises that are

fundamental to the process (Vogt et al. 1997).

Mistik emploved a number of techniques or tools in order to facilitate each
of the above functions. While each function is important to the overall
planning preccess, of principal interest here are the methods used to gather
data from the public as input into the process. Then, following this input,
what mechanisms exist to facilitate continued public input into Mistik's

decision-making.

Information Gathering

There exist a wide variety of techniques, and within those techniques there
are various methods®’, that can be employed to gather information. In order
to gather information on the issues, resource management objectives and
resource features of the forest, Mistik, for the most part, relied on three
techniques: community meetings and individual interviews; elders gatherings;
and hunter, trapper and outfitter surveys. These methods are detailed

below.

Community Meetings and Individual Interviews

The community meetings and individual interviews were held from May to

September 1993. During this time frame, Mistik conducted 12 public
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meetings, 12 interview sessions and one trapper's meeting in 19 communities
or areas in the FMLA. There were, in total, slightly more than 200
participants. Table 5.1 summarizes the type, date, location and

participation numbers for each of these events.

The specific objective for these meetings/interviews was to gather site-
specific information on ecological and culturally significant features
within each of the areas. In order to solicit participation, Mistik first
informed the village or First Nation office about the purpose of the meeting
and then with the help of the community, established a suitable date for the
meeting. Local people were hired or appointed by the village or First
Nation office to help with the advertising for the meeting and to act as
facilitators. As well, these facilitators were also asked to assist in the
interviewing process that was conducted between five to ten days after the

community meetings (Mistik 1995 Vol. VII:3-27).

Once obtained, the information from the meetings and interviews was recorded
on maps or taken down as notes. Site-specific information was then entered
into the Geographic Information System (GIS) database. It should be noted
that any information that was deemed to be sensitive in nature was kept
confidential and the locale referred to only in very general terms (Mistik

1995 Vol. VII:3-28).

"' For example. a proponent may choose to gather information using a survey technique. However, surveys may
be sent to specific groups. or delivered to “occupants” of a household. Surveys may be by telephone, or, given
advances in technology. by e-mail.
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Table 5.1 Community Meetings and Interviews

Mecting Type Date Community Participants |
Public Meeting June 1/93 Beauval 5
Public Meeting June 17/93 Beauval 3
Interviews August 25 - 27/93 Beauval 22
Public Meeting June 8/93 Loon Lake 0
Interviews August /93 Paradise Hill Area 16
Interviews August 19/93 Makwa Saghiecan 4
Interviews August 19/93 Island Lake 4
Trapper Meeting June 11/93 Bronson FCA 8
Trapper Interviews Aug. /93 Loon Lake FCA 2
Public Meeting May 31/93 Buffalo Narrows 10
Interviews June /93 Buffalo Narrows 1
Public Meeting May 17/93 Jans Bay 20
Public Meeting June 7/93 Canoe Narrows 7
Interviews June 23/93 Canoe Narrows 3
Public Meeting June 18/93 Dillon 10
Interviews unknown Dillon 6
Public Meeting June 9/93 Glaslyn

Interviews August /93 Livelong Area 31
Public Mecting June 2/93 Green Lake 3
Interviews August /93 Green Lake 18
Public Meeting June 1/93 Ile a-l1a-Crosse 6
Public Meeting Mayv 27/93 La Loche 4
Public Meeting June 10/93 Waterhen 77
Interviews September /93 Pierceland 15
Interviews September /93 Peerless 4

Source: Mistik (1995) Vol VII:3-27

Elders Gatherings

The participation of the Elders in the development of the Twenty-year Forest

Management Plan was important to Mistik for a number of reasons. First, the
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views and opinions of the Elders are important to all members, old and

young, in the community (Beatty 1997). Second, the Elders’ knowledge (as

gained through personal experiences) of the natural, social and cultural

environments 1is invaluable, especially within the resource management

context (Berkes and Henley 1997). And finally, the Elders are the link with
the past in that wisdom of the Elders preceding them has been verbally
passed down to them (Mistik 1995 Vol. VII:3-24).

Table 5.2 Representation at the Elders Gathering

2 La Loc

3 Dillon

5 Canoec Lake
English River - 8 Patuanak
Flying Dust 3 Waterhen
Island Lake 2
Joseph Bighead 2 Bighead
Makwa 3 Loon Lake
Tumnor Lake 2 Clear Lake
Waterhen Lake 4 Waterhen
Beauval 1 Beauval
Green Lake 2 Green Lake
Buffalo Narrows 2 Buffalo Narrows
Ile a-la-Crosse 3 Ile a-1a-Crosse
Cole Bay 1 Canoe Lake
La Loche 1 La Loche
Patuanak 1 Patuanak
Jans Bay 1 Canoe Lake

L Michel Villagc 2 Dillon

Source: Mistik (1995) Vol VII:3-25

In March 1993 Cree, Dene and Metis Elders gathered for three days in Meadow

Lake in order to provide guidance to Mistik with respect to the development
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of the Forest Management Plan (Mistik 1996b). As indicated in Table 5.2, the
gathering drew 48 participants from 19 communities and all 12 of the Fur

Conservation Areas (FCA).

The agenda for the meeting was specific, and included topics such as
wildlife, 1logging, roads, and "visions of the future". As important as
having an expressed agenda for a meeting 1is to a public involvement
process’®, what was truly significant was the fact that the Elders were being
consulted. In other words they were being asked to participate in forest
management in the FMLA area. Their knowledge of the environment and their
cultural values and spiritual beliefs were being actively sought in order to

help Mistik prepare the forest management plan (Mistik 1996Db).

In addition to providing important site-specific information which was then
added to the Geographic Information System database, the Elders were also
asked to prioritize, by assigning points, the importance to the community of
a number of forest benefits. The aggregate results of this process are given

in Table 5.3.

Whenn the process was completed, the elders had ranked wildlife populations
as the only criteria that they felt to be '"very important". The least
important criterion was the production of non-wood products. Given the
results from this first ranking, the elders were then asked to rank the

relative importance of the wildlife species found in the area.

'* The presence of an identifiable agenda for public participation meetings is one of the criteria often used to
evaluate public participation processes (MacLaren 1995).
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Table 5.3 Relative Importance of Forest Benefits to Elders

Forest Benefit Total Score Group Ranking
Wildlife Populations 305 Very Important
Cultural and Spiritual Values 240 Important

Fish Habitat 235 Important

Water Quality and Quantity 226 Important

Wilderness 210 Important
Biodiversity 210 Important

Wood Supply 175 Moderately Important
Air Quality 175 Moderately Important
Recreation and Tourism 130 Somewhat Important
Non-wood Products 112 Somewhat Important

Source: Mistik (1995) Vol VII:4-13

The results from these surveys were used to design alternative forest
management options and tc develop initial evaluation criteria weights for
selecting the preferred forest management plan (Mistik 1995 Vol. II:3-16).
It should be noted, that while the decision to involve the Elders in the
planning process is a decision that demonstrates cultural sensitivity and an
open attitude toward the value of including non-traditional perspectives in
the planning process, it is not one that is beyond scrutiny. Human values
are fluid, and can change over time. Certainly the answer to the question,
which do you value more and by how much? may change over time (Vogt et al
1997). In fact, the Elder’s ranking of wildlife considerations as paramount

is not necessarily one shared by all First Nations people in the area. As
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one individual expressed during an informal discussion®’ it was fine if the
planning process protected wildlife, but it was more important if 1t

resulted in an equitable distribution of jobs and money.

A second Elders gathering was held in August 1994. At this meeting, the
Elders discussed with Mistik the general concept of the Twenty-year Plan and
gave advice on how to proceed with the co-management process Mistik had

initiated in the 12 FCAs.

Trapper and Outfitter Surveys

Mistik had four main objectives in surveying the trappers and outfitters

(fish and big game) in the NorSask FMLA area. Specifically:

I. To determine the main issues related to forest management as
perceived by trappers and outfitters, and whether there was
consistent trends in these concerns;

2. To compile trapper and outfitter recommendations regarding the

most efficient means to communicate proposed forest operation
activities and resolution of site-specific concerns;

3. To gain insight into the requirements of trappers in the area and

to access the 1local knowledge regarding the impacts of forest
management and natural forces on key fur bearers, fish and game, and

4. To collaboratively design mitigative measures to optimize
positive and negative impacts (Mistik 1995 Vol. VII:3-23).
Potential participants were —contacted in advance to solicit their
participation in the survey. Surveys with the trappers and outfitters who
agreed to participate were conducted by personal interview. Between January

and March 1992, eighteen trappers from eight FCAs were surveyed. Interviews

" This comment was not made during a formal interview session, rather it was offered during an informal
discussion that took place when the researcher visited a First Nations community.
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with the outfitters (17 big game, two fish) were conducted during April of

the same year (Mistik 1995 Vol. VII:Annex A).

Not surprisingly the majority of the trappers surveyed viewed 1logging
activities in a negative 1light. This was especially true of clear-cut
logging. On this point the out-fitters were in agreement. Both the
trappers and out-fitters cited selective logging as preferable to clear-
cutting. When these results were combined with those of other groups it was
concluded that the evaluation criteria were reasonably representative of the

priorities (Vol. II, 7-30).

Input From Other Sources

In addition to the input received from the community, Elders and
outfitter/trapper groups, Mistik received feedback from the general public
(definition: the population of Saskatchewan Vol. II:3-10) relaying their
concerns regarding management of the forest. Of the variety of opinions
expressed, forest ecosystem health was of the highest priority. It was
generally felt that the health of the forest was fundamental to the
realization of other forest benefits. There was also widespread acceptance
of the idea that the local communities should receive a "reasonable", though
undefined, portion of the benefits flowing from the management of the
forest. The widest range of opinion was expressed with respect to the
balance of forest supplies and the acceptability of certain forest
management practices {(clear cutting, mechanical harvesting, reforestation).
As with the information obtained via the meeting, surveys and interviews,
the concerns expressed by the public were also taken into consideration in
the development of the forest management alternatives and ultimately in the

selection of the preferred alternative. (Mistik 1995 Vol. IIX:3-20).
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The Framework for Shared Decision-Making

Public involvement, as Mistik recognized early in the planning process, is
not a single event!*. Rather, it is an on-going ever-evolving commitment by
all parties involved to share in the making of forest management decisions.

This sentiment was reiterated in the SERM Guidelines, which stated:

The EIS needs to describe the proponent's plans of an ongoing public
consultation program which will inform the public of all future
forest management activities, in ways in which public concerns will
be addressed and describe the mechanisms to allow public input from
affected resource users (SERM 1992:4-5).

This requirement necessitates the establishment of vehicles, which will

facilitate an on-going flow of information, ideas, understanding and

concerns among forest resource users.

Since 1990 Mistik has established three mechanisms to facilitate on going
shared decision-making. These are:
e Public Advisory Committees;

e Co-management Boards, and
e Forest Advisory Committees.

Along with the Government of Saskatchewan, these four groups have, at

different times, filled the shared decision-making function and

responsibility for Mistik.

"* In choosing to see public participation as an ongoing process Mistik is, according to Boaden er a/ (1980:11), in
the debate over the nature of planning, clearly siding with those who see planning as a *‘continuous process of
forward decision-making”. The other side of the debate sees planning as a finite process that culminates in the

production of a formal plan.
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Public Advisory Committees

The initial 1990 EIS for the Millar Western pulp mill included the idea of
forming a Public Advisory Committee (PAC) which would include
representatives from various local groups. As originally conceived, the PAC
was to 1) provide advice on harvest planning processes, 2) determine methods
for minimizing harvesting impact and 3) enhance other resource values
(Mistik 1995 Vol. VII:3-10). The PACs were apprised at the outset of the
process that their opinions and values would be considered by the company.
However, it was stressed that Mistik would be responsible for the content of
the final plan. This is consistent with authors who state that the clear
delineation of roles, responsibilities and authorities by a proponent is
considered a fundamental prerequisite for effective public participation

(McMillan and Murgatroyd 1994; MacLaren 1995; Mitchell 1997).

The PAC, as established in February 1991, included representatives from the
following interest groups:

Canadian Petroleum Association;

Farm Woodlot Association;

Meadow Lake and Area Environmental Group;
Meadow Lake Tribal Council;

Northern fur conservation Area Trappers Association;
NW Saskatchewan Municipalities Association;
NW Tourism Development Group;

Saskatchewan Outfitters Association;
Saskatchewan Wildlife Federation:;
Saskatchewan Wild Rice Council, and
Saskatchewan Trappers Association.

(Mistik 1995 Vol. VII:3-28)

Although the PAC was established as a single group, it was divided into a
Southern Advisory Committee and Northern Advisory Committee in 1992. This
was done for two reasons. First, it was too difficult for northern

representatives to travel to Meadow Lake to attend meetings and second,

there were distinctly different issues of concern to each of the two groups.
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However, the life span of each of the PACs was relatively short in that they
were replaced in 1992/1993 by Co-management Boards and Forest Advisory

Committees-®.

Co-Management Boards

The idea of forming co-management boards arose out of discussions held in
1992 with Mistik, the Elders, Chiefs of the First Nations and the Mayors of
the northern communities (Mistik 1995 Vol. VII:3-10). The co-management
boards were seen as the best vehicle €for sharing decision-making
responsibility with the people directly affected by the forest management
decisions. Certainly, while the existence of co-management boards cannot,
in and of themselves, guarantee that shared decision-making will follow
their establishment, it 1s recognized that the potential for shared
decision-making and managerial responsibility is higher once they exist

(McMillan and Murgatroyd 1994).

The need for such a vehicle was made even more urgent by the erection of a
blockade on Highway #903 in May of 1992. The blockade, enforced by member
of Protectors of Mother Earth (POME) and Elders from some of the local
Treaty Indian and Metis communities, raised the issue of resource ownership

in the northwest to a higher level®®. The establishment of co-management

'*-As the new co-management boards evolved. the role of the Advisory Committee became problematic.
Northern committee members involved in the co-management process re-acted negatively to an invitation to the
October 1992 meetings, indicating that the Public Advisory Committee was an infringement on co-management.
On October 22. 1992 the committee met to discuss co-management and its implication for the Advisory
committee. The confusion and intense negative reaction from northern residents related to the committee placed
Mistik in a difficult position. Mistik and several committee members continued to discuss a suitable course of
action after the October meeting. In April 1993, several members of the Advisory Committee met to form the
nucleus of the Divide Forest Committee™ (Mistik 1995 Vol. VII:5-10). It should be noted that the Divide Forest is
in the southern portion of the FMLA. As noted in Chapter Four, L&M's operations are in the same area.

'* This blockade drew the attention of David Suzuki who visited the site in July 1992.
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boards played an integral role in the resolution of the issues raised by the

blockade.

On June 1, 1992 the elders of the Meadow Lake First Nations and Mistik
Management signed the Tribal Council Understanding of Good Faith in which

the partners agreed as follows:

e To work with the Treaty First Nations within the FMLA to establish Co-
management Boards which will oversee the development of the one, f£five
and twenty vyear operational plans for Mistik Management. These Co-
management Boards will:

] Develop cutting plans determining the size and location of
cutting blocks and methods of harvesting.

. Develop regulations for harvesting regarding such things as
puffer zones.

. Develop reforestation plans for the traditional lands.

. Develop a budget for the costs of the operation of the

Co-management Boards on a reasonable and negotiated basis.

e To assist the traditional users in securing financial assistance for
the development of forestry operations.

e To assist the traditional users in seeking compensation from the

Province of Saskatchewan for damage already incurred due to clear

cutting operations.
Subsequent to the signing of the June 1 Understanding, similar agreements
were signed with other Northern Communities and First Nations groups. Under
the terms of the 1993 Forestry Co-management Partnership Memorandum of
Understanding (MOU) between the Government of Saskatchewan and NorSask
Forest Products, Mistik was to develop a two level would be co-management
system. One regional level would cover the entire FMLA and a second local
level based on existing Fur Conservation Area boundaries. It was at this

second or local level that the co-management boards were to be established.
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Under the terms of the various agreements Mistik is obligated to negotiate
with the co-management boards matters concerning: the size and location of
cut blocks; harvest regulations; road locations; method of harvest;
reforestation plans, and cost of operating the boards. Matters which
remained outside of the negotiation process included those that were the
responsibility of the Provincial Government as noted in the MOU and those

that Mistik deemed to be non-negotiable, including:

e rights of the mills to an uninterrupted wood supply at a reascnable
cost;
assurance that the land base must be maintained;

e assurance that the FMLA structure is not to be changed due to co-

management;
e Mistik's right to make €final decisions regarding the letting and
managing of contracts, and
e Mistik's responsibility for financially supporting the on-going conduct
of the co-management processes (Mistik 1995 Vol. VII:3-31).
The membership on each of the co-management boards is comprised of
representatives from within each of the FCAs who have a direct interest in
the health of the forest and of the community. Although the community
determines membership on the 1local board, it generally consists of an
elected representative (chief, mayor or councilor), a trapper, an elder, a
businessperson, and representatives from other area interest groups. There

are no representatives from Mistik Management or the Government of

Saskatchewan on these boards (Mistik 1995 Vol. VII:3-12).

Although the Co-management Boards were established during the planning
process associated with the development of the forest management plan, it is
clear that they are to serve an on-going role with respect to NorSask forest
management . It will be important for Mistik to realize that stakeholder
groups such as the Co-management Boards are not a “set it and forget it

proposition”. Stakeholder groups will, as a result of their increasing
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familiarity of the process or their changing values, evolve over time (Moore
1996) . It will be important for Mistik to be cognizant of this and to adjust
its relationship with the Boards accordingly. Changes in stakeholder groups
that occur over time as a result of their participation in the planning

process may prove an interesting subject for future research.

Even though, the co-management boards replaced the PACs it is clear from the
membership profile of the co-management boards that some interests
represented on the PACs were no longer part of Mistik's shared decision-
making process. The movement from Advisory Committees to Co-management

Boards is recognized as a natural progression when such groups move toward

shared decision-making and management responsibility (McMillan and
Murgatroyd 1994). To ensure that these interests still had input into
forest management planning, Mistik established the Forest Advisory
Committees.

Forest Advisory Committees

In 1893 two Forest Advisory Committees were set up, one in the Divide Forest
area and the second in the Pierceland area. These areas are in the southern
portion of the NorSask FMLA and are in areas where the predominate ethnic
origin 1s European not aboriginal. The committees are made up of members
largely drawn from the members of the PACS and have functions similar to

those of the co-management boards discussed above.



Incorporating Public Input into the Plan

Mistik believed that the public consultation process for the development of
the forest management plan had to serve three functions: inform the public;
gather data; and share decision-making. While the first activity involves
information flowing almost exclusively from the company to the public, the
others provide for a two-way flow of information between Mistik and others
interested in the management of the forest. These types of communication
flows are essential if one is to have effective public participation, i.e.
shared decision-making (Connor 1996; Boaden et al 1980). However, it is
equally important that there is an identifiable outcome or product that
results from the participatory process. In other words it is important that
the public sees their input was considered (McMillan and Murgatroyd 1994).
This section summarizes the steps taken and methods used by Mistik to
incorporate the information obtained by these two-way processes into the

development of the Twenty-year Forest Management Plan.

The site-specific information gathered during the community
meetings/interviews, trapper/outfitter surveys and the elders meetings were
used in developing the GIS environmental inventory. This inventory will be

used in the planning and design of individual forest management activities.

The concerns, issues and priorities that surfaced during these activities in
addition to those that were raised by the general public, formed the

foundation on which Mistik developed the initial evaluation criteria and

associated weights. A generic breakdown of the concerns expressed by
lnterest group is given in Table 5.4. However, of specific interest was the
information collected during the first Elders gathering. This information



gave Mistik an idea as to the relative importance of various forest features

and benefits (Mistik 1995 Vol. II:3-16).

Table 5.4 Summary of Issues Raised by the Publics

e ——
Monsonng of JOn-gong Publid Chaioe of | Rois end Pewer) lndh:unu Advence | Clame- | Sizeand
Protection Fovestry Consulmtion Harvesting of Co- Locstions| x INotificstion o | cutng | location of
Activities Technology | menagaaent . Foreswy Cut-Blociks
Boards Actvities
x x x = x
X x x X
x x x x x
X x x
x x x x x
x x x x x x x
x
x x
x
x x x x x x x
x x x
x

Source: Mistik (1995) Vol VII:4-11.

The information gained in discussions with the interest groups assisted
Mistik in understanding the concerns and priorities of the other resource
users such that the company was able to develop draft criteria weightings in
1994. However, the company needed a formal, gquantifiable ranking of
criteria in order to develop the management plan. In order to obtain this
information Mistik held a workshop in March, 1995 with 17 representatives

from nine different Forest Management Units. The objective of the workshop
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was to assign weights for the key criteria that would be used 1in the

evaluation framework for selecting the preferred forest management plan.

The key criteria were: net present value of the forest; economic risks;
ecclogical risk, and benefit distribution. These primary criteria were then
subdivided into secondary criteria such that the final evaluation framework

consisted of the following:

1) Net Present Value of the Forest
2) Economic Risk
public and private upside and downside risk
economic viability
3) Ecological Risk
spatial and temporal change in forest structure
woodland caribou
re-harvest potential
4) Benefit Distribution
woodlands operations
silviculture expenditures
co-management fees
(Mistik 1995 Vol. VII:3-33)

There are many different ways to manage a forest - maximizing for fibre is
one method. However, when faced with a number of conflicting objectives it
is less a question of maximizing one variable but rather one of optimizing
among a number of wvariables. Indeed, it is mathematically impossible to
maximize for more than one variable at a time (Hardin 1991:55). In order to
make the selection of the optimal management plan a "manageable" exercise,
Mistik narrowed the large number of alternative management plans, 327 in
total, down to 17 (Mistik 1995 Vol. II:5-15). These alternatives included
options on either end of the spectrum (no harvest and unconstrained harvest)

along with a number of alternatives with varying constraints that filled in

the range between.
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Mistik used the results of the public consultation activities (for example
the Elders surveys) to estimate the 1initial weights for the various
evaluation criteria employed to select the best forest management
alternative. These initial weights were then refined on the basis of the
evaluation workshop. Through this process the relative weights for the
criteria were developed. The preferred alternative was then chosen on the
basis of these weights (Mistik 1595 Vol. II:7-23). Table 5.5 provides a
summary of the results of the evaluation process. A detailed discussion of

the evaluation criteria is provided in Appendix Four.

The forest management alternative chosen by Mistik was Alternative 17 -
Restricted Open Forest and Relaxed Benefit Distribution. It is clear from
Table 5.3 that Alternative 17 is not the best alternative for all of the
evaluation criteria, for example, Alternative 1 1is a better choice for
reducing ecological risk. However, Alternative 17 was the best overall
choice when all the evaluation criteria were considered. Alternative 3 -
LRSY/AAC Two Pass, represents the status quo in forestry practices for
Saskatchewan and would have ordinarily been the forest management
alternative chosen (Mistik Vol. 1II:7-33). However, using the evaluation
criteria based on input from the public, this alternative placed well down

the list of alternatives at number 14.
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Table 5.5 Overall Evaluation of Forest Management Alternatives

EVALUATION CRITERIA
LOCAL
ALTERNATIVES VALLE OF FOREST RESOURCES | ECONOMIC| ECOLOGICAL | ECONOMIC| TOTAL
PUBLIC PRIVATE RISK RISK DMPACT | score | orDER
SCORE |orDER| SCORE | ORDER
1. NoHarvest Ruig | as1 | - 00 1 oao0 10.00 000 _
Soae | 006 | 17 | 000 | 17 Q00 380 000 386 17
2 Umcastained Ruing | 569 100 | - 10.00 0.00 942
Soae | 068 1 150 |1 1.30 0.00 207 556 18
3. LRSY/AAC Raig | 429 715 1.66 3.04 9.09
Two Pass (ZP) Scae | 051 14 1.07 14 1.00 115 200 5.74 14
4 LRSY/AAC Ratig | 526 n 921 718 9.40
One Pass (1P) Seae | 083 . 1.31 7 1.20 296 207 g6 | ¢
5 Highly Ratig | 165 355 519 203 815
Corstrained Soxe | 020 16 | os3 16 067 077 1.79 197 16
6 Moderutely Rarg | 458 808 8.57 21 9.40
Corstrained (2P) Scae | 055 ) 121 12 111 G580 207 575 ey
7 Modeately Raurg | 509 868 | 9.03 7.64 9.77
Corstraned (1P) Scae | o061 s 130 ) 117 290 215 .14 s
S Relaxed Berefit Reirg | 521 : 901 |- 9.40 8.28 9.60
Distribuson Soxe | 062 | s 135 3 1.2 315 211 8.46 2
9 Tighamwd Benefit Rarg | 390 7.09 1 617 930
Distribution Scae | 047 1s 1.06 15 1.00 234 208 692 2
10 Relaxed Caribou Ratirg | s13 | - 833 9.13 691 981 e
Population Size Soare | 062 7 1 | 6 1.19 263 216 189 | s
11 Tighened Caribau Ratig | 501 | se | 9.04 7.52 971 :
Population Siac Scare | 060 1 1.29 ) 117 286 214 206 .
12 Low Biodiversity Ruig | 530 9.09 941 652 963
Stringency/Campl Scae | Q&4 2 1.36 2 1.2 248 212 182 ‘9
13 Reisxed Biadivensity Raig | 52 598 _ 931 675 9.74 _
Compliancs Rate Soare 0.63 -3 1.35 4 1.21 257 214 1.90 B
14 High Buodvanity Ruig | 48 834 | . 874 5n 10.00
Stringency Soae | 058 | 13 | 125 u 1.14 217 220 133 ‘10
1S High Biodivenity Rarg | a1l | 3 | 825 561 998 ’
Stringency/Campl Seaxe | 061 9 e | o 1.08 213 220 7.1
16. Remricted Open Farest Ratrg | 5.08 860 9.00 7.88 981
Scae | @61 ’ 129 | 10 117 299 216 2
17. Restrictad Open Forest/ Ruig | 520 291 9.25 8.50 966
Relaxed Barwfit Distribxmon | Soxe | 062 6 134 | s 1.20 i 212 152

Source: Misitk (1995) Vol II:7-31
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Mistik characterizes its selection of the preferred alternative is this way:

Out of 17 optimized alternatives, the preferred forest management
alternative provides a reasonable and fair balance of risks,

benefits, costs and the distribution of each among local
communities. The balancing of these considerations was based on:
a) the relative importance of individual forest attributes; b) an

extensive environmental database relating to the ecological,

economic and social characteristics of the forest and forest user;

c) a comprehensive, gquantitative description of the interactions of

these factors among forest ecosystems, the economy and 1local

communities; and d) the results of extensive discussions with local

communities regarding their desires and priorities. This complex

analysis was critical to deal with the wide range of management

possibilities and outcomes available over a 220-year period and over

1 millions hectares of forest (Mistik 1995 Vol. II:ii)
The use of a broad based, participatory approach to developing the plan for
the area 1is fundamental to Mistik’s, or for that matter any forestry
company’s, shift from a sustainable yield to a sustainable use management
practice (Vogt et al 1997). This results in a management plan that is more
closely aligned with the ecosystem approach to resource management. The
sustained use vs. the sustained yield management approach is also gaining
credibility in terms of the increased economic wvalue that is created
(Turner, Pearce and Bateman 1993). In short, there is evidence to suggest

that the management option chosen by Mistik on the basis of multi-use

priorities has both sound environmental and economic rationales as well.

The selection of the preferred management alternative was the step required
before Mistik could prepare the Forest Management Plan and EIS for
submission to the Provincial Government. It is the last step because the
preferred alternative provides the foundation upon which the NorSask Forest
Management Plan is developed and the impacts it will have on key features of

the environment can be assessed.

128



The Final Document

The NorSask Project Specific Guidelines issued in April 1992 by Saskatchewan
Environment and Resource Management stipulated that in preparing a Twenty-
year Forest Management Plan NorSask, or its agent Mistik Management must use
and Integrated Resource Management approach. As well, it must include "the
involvement of the public at the earliest possible stage in order to receive
their input into identifying environmental issues which they feel should be
addressed in the EIS, and to foster co-operative community-proponent
planning of mitigating and enhancement measures" (SERM 1992:4). In November
1995 Mistik submitted, with supporting documents, the Twenty-year Management

Plan and Environmental Impact Statement for the NorSask forest.

The decision as to whether or not the plan and EIS as submitted comply with
the terms stipulated in the Project Specific Guidelines is the purview of
the Saskatchewan Government. It is not the intent of this thesis to
determine the adequacy of the NorSask Project in meeting the requirements
for obtaining a provincial forest licence. Nor is it a question of whether
the company included the public in the preparation of the plan, it is
evident that Mistik did have a public involvement component in the planning
process. What is of interest though is the manner and degree to which
Mistik sought the inveolvement of the public in the development of the plan,
and what impact this involvement had on the NorSask Twenty-year Forest
Management Plan. In other words, did the company's actions constitute

sincere participation?



Evaluating Public Participation Processes

The literature contains a number of assessment frameworks for evaluating
public participation processes. In order to develop an assessment tool to
evaluate the participation processes discussed above, a blend of three
assessment tools will be employed: MacLaren (1995); McMillan and Murgatroyd
(1994) and Mitchell (1997). The following criteria comprise the evaluation
framework and as such constitute a checklist for assessing public

participation processes.

¥ The process establishes goals and objectives for participation.

v The process should be well described with clearly defined roles,
responsibilities and authorities.

¥ The process should be flexible to respond to changes as required.

v The participants should be representative of the public(s) involved
and include the full range of values in the community.

v The public should be involved in the planning process during the
early stages of development.

v Adequate resources, including staff, funds and commitment, should be
dedicated to the process.

v Organization staff should be responsive to participants’ information
requests and information provided should be clear and comprehensible.

v staff should also provide clear explanations of how information
gathered will be used.

v The process should use more than one type of public involvement
technique.

v There should be a clear indication that the process considered the

input received.
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Table 5.6 provides a summary evaluation, using this framework, of the
participation processes of the four forestry companies. Although relatively
close in terms of their respective processes, Mistik has a slight advantage
over Weyerhaeuser in terms of its inclusion of aboriginal, both First
Nations and Metis, groups at the initial planning and activity stages. The
provision of information materials in native languages represents both a
sensitivity and awareness of the community’s wvalues and character and
indicates a real desire on the part of the company to engage the community
in active participation. As well, expressions of management support for the
process are stronger for Mistik in that the mandate statement for

Weyerhaeuser come from the parent company and not locally.

In addition to the above, it is useful to add other criteria that indicate
an on-going role for participants once the initial planning process has been
completed. In this regard, Mistik, with the establishment and continuing
support of co-management boards, 1is notably different. The existence of
these boards, and an established information flow regime, allows for
continuing input by the public into Mistik’s planning process beyond that

provided during the development of the forest management plan.
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Table 5.6

Evaluation of Participation Processes

Weverhaeuser

Land M

SaskFor

Mistik

Established goals and objectives

Yes

Yes

Some contusion (also
with roles etc.) likely due
to land use process
underway at same time.

Yes

Clearly defined roles.
responsibilities and authorities

Defined but refined
duning the process.

Defined at outset of the
process.

Less well defined (see
above). evolved dunng
process.

Defined at the outset of’
the process.

Flexible

Took steps to include
Abonginal when onginal
participation vehicles

Rigid with respect to
process. The company
was adequate that

Somewhat

Changed entire planning
process when better fores{
management tools becamd

failed. Also made participants had to be available — set process
changes withrespectto | involved in education back % year.
use of consultants. _process first.

Participants representative of
community

Initial process under
represented aboriginal
population. Initially
criticized for “invitation”

Used the Divide Forest
Advisory Council
(DFAC) as first input
source.

Aboriginal population
underrepresented.
Onginal process did not
allow for broad-based

Used a more local
approach to defining
community. Had wide
range of participants

approach. community involvement. | including economic and
Used province as ethnic representation.
community.

Early involvement of participants

Workshop participants
established management
model cnitena.

DFAC established
evaluation critena at
outset.

Used information from
Pre-existing groups
organized for other
purposes. But they did no
set evaiuation criteria.

Elders established
evaluation cntena at
outset of planming
process.

Adequate resources

Financial and staff
(especially after initial
criticisms) support
evident: management
support is also evident.

Financial. staff and
management support
evident.

Some concems with

respect 10 support at all
levels.

Financial. saaff and
management support
evident.

Yes N/A Yes - sent out Yes
Responsive to information information in response (c
regulator’s requests to do
requests so.
Yes Yes No Yes

Clear about how information will
be used

Use more than one technique for
gathering and disseminating
information

Employed a number of
vehicles for information
gathening. Used various
mediums 1o disseminate
or provide quality
information.

Relied heavily on one
process.

Used a limited number of]
approaches to gather
information. Information
dissermninated was
minimal.

Emploved a number of
vehicles for information
gathening. Used various
mediums to disseminate
or provide quality
information.

Clear indication that input was
considered

The company made
changes to plan as input
was recetved from the
public.

Yes, for those involved in
the above-menuoned
process.

Some indication from
regulators that the
company was not
receptive to input.

The company made
changes to the plan as
input was received from
the public.
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Various authors have developed frameworks for assessing or developing
effective public involvement processes (MacLaren 1995; Beresford and Croft
1993; Cuthbertson 1983; Hampton 1977). Despite this, the question of what
constitutes public involvement is still difficult to provide a definitive
answer to. This is because there exists no ready-made template from which
to cut a ‘one size fits all” process. It is perhaps because most of the
criteria developed are either activity based or rely on subjective
assessments of the process. In other words, based on MacLaren's (1995)
framework, public participation can be assessed on the basis of, for
example, whether the participants represented a full range of values within
the community; participants received agendas and information before
meetings; and, 1if the decision-makers dealt in good faith. And, although
the above summary table attempts to assess the process on MacLaren’'s (1995),
and others’, criteria, it is in fact very difficulty to state with certitude
that, for example, a full range of values was represented, or that dealings
were made in good faith. At best one can say that there is evidence that

these took place.

The vexing thing about such a framework, or set of criteria for assessment,
is that it represents a mixture of principles and techniques but is not
really a framework. Given these criteria, it would seem that in order to
have effective public participation all one need do is to ensure that the
reguisite steps are in place, or have been undertaken. It is not that
these, or the criteria chosen by various authors are not important to an
effective public participation program, but rather that they ignore other
important but less easily quantifiable elements, the people and the

philosophy of the organization. As one practitioner stresses, “the level
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and quality of participation by the public will be no better than that of

the staff in the proponent’'s organization”?®’.

It seems that there are two fundamental elements that underlay any public
involvement process and which will determine its effectiveness: the process
and the philosophy of the agent directing the process (Creighton 1981). The
philosophy may best be described as the attitude, or sincerity, behind the
organization’s inclusion of the public in decision-making processes. 1Is the

organization sincere in its desire to solicit and include the public’s

opinions or 1is it just satisfied with the optics of the program? As
Mintzberg suggests, "“some organizations take advantage of these demands [for
public involvement], turning them around to use planning as a toeol, not

because anyone necessarily believes in the value of the process per se but
because influential outsiders do” (1994:214). Such insincere participatory

planning exercises usually resemble what Benviniste (1972) calls *“trivial

planning” . The optic of such a public relation game is often used as a
defense when the public is critical of the £final decision taken. As
Franklin points out, “of course they can say they have consulted [but] the

purpose was primarily to avoid trouble rather than to do the right thing”
(1996:11). The process can be thought of as the actual steps or activities
undertaken by the organization to elicit public input. The process, like
the philosophy of the organization, is important and does shape the
effectiveness of any decision-making endeavor (Dean and Sharfman 1996). In
colloquial parlance these two elements form the “talk” and the “walk”. The
presence of both elements, philosophy and process, is fundamental. The
perfect process without the right philosophy is cynical manipulation where

as the right philosophy without the accompanying process is hollow rhetoric.

'" This quote is from a presentation titled ““Ten Lessons Leamned in 22 Years of Public Participation” given by
Desmond Connor at the second annual meeting of the International Association for Public Participation

134



While *“scorecard” types of process assessments are useful as a primary
indicator of effective public participation in planning or decision-making
processes it is difficult to discern an organization’'s philosophical
inclinations from them. In order assess the spirit with which the process
was undertaken, the reasons why and the impact that it had, it is necessary
to speak directly with participants. 1In addition to providing insights into
the gualitative aspects of the process, participants are best qualified to
assess whether the participation activity was effective and why this was, or
was not, the case. The next chapter provides an overview of the

participant’s views, reactions and analysis of Mistik’s planning process.

Practitioners held at Kananaskis, Alberta in September 1993.
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CHAPTER SIX
THE PARTICIPANTS’ PERSEPCTIVES

The preceding two chapters demonstrate that, with respect to public
involvement, the planning process utilized by Mistik differed significantly
from that of the other forestry companies included in the case study. The
public involvement model chosen by Mistik was more extensive and innovative
as it initiated <culturally sensitive communication practices before
developing a planning methodology. The mechanisms developed to facilitate
ongoing communication are clearly different. As Mistik provides the
foremost example of participation in the forest management planning

processes within Saskatchewan its activities warrant further examination.

The previous chapter discussed the planning framework that Mistik employed
in preparing their Twenty-year Forest Management Plan and EIS. This chapter
explores in more detail the effect that such a process had on the
communities within the FMLA, the company, and the relationship between the
two. This chapter provides information derived from interviews! with
members of communities in the Mistik FMLA, employees of Mistik and
representatives of SERM. These interviews will provide insight into how the
process unfolded from the perspective of the participants, thereby adding
greater texture to the technical aspects of the process as outlined in
Chapter Five. In addition, interview summary tables are provided at the end

of the chapter.

' As discussed in Chapter Two the individuals interviewed, including those from the forestry companies, members
of the public and regulatory agencies are listed by affiliation in Appendix One. In the body of the thesis
interviewees are referred to by affiliation (e.g. Mistik employee, SERM employee) and by number so as to
respect their confidentiality.
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THE COMMUNITY*

Historically, there has not been a great reservoir of trust in the forestry
industry between companies and the public. The public perception of how
forestry companies have managed timber resources has been less than
favourable (Vogt, et al 1997). Any planning process designed to include the
public has to recover from this perception. While Mistik did not suffer
from this to the same extent as other larger companies, it still had to
convince the public that it was sincere in soliciting their involvement. 1In
most cases it seems that even those who were skeptical of the process at the
outset now have a positive opinion of it.

There was mistrust at the beginning too because of the perception of

outsiders coming in and telling us how to do things. We have

progressed and grown because we won't let NorSask, Mistik,

Weyerhaeuser or Resources dominate the process, we won't let them.

Now, the community has seen the results: jobs, money returned to the

community, decision-making that is shared so they are more trustful

(Beauval #1).

Mistik had more success because they constantly tried to inform the

pecople more about what is going on, and why it's going on. It took

them a little while too. But it started moving; things started

happening (Beauval #1).

At the start, I wanted to make a difference, but I didn't think we

would have enough clout to make it work. I think things are

generally one hundred percent better, and I can‘t see it getting any
better than this (DFAC Member #3).

However, this positive sentiment is not unanimous. There is evidence that
some members of the community feel there 1s still room for improvement. One
interviewee felt that the communities should have foresters working with

them to review the company's plans and proposals. This individual's opinion
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is that "the process has given the communities the illusion that they are
part of the planning process" and that if a real conflict arose the
community would be "overruled" by the company or government (DFAC Member
#1) . This individual felt that until processes or entities, such as co-
management boards, were legislated participation in planning was more public
relations than anything else. This does not detract from the individual’'s
belief that Mistik is doing a good job but rather that "in the long-term,

this needs to be addressed" (DFAC Member #1).

One aspect of Mistik's process which differed from that of other firms was
the participation of Elders. At the outset, Mistik sought their advice to
guide the development of the overall process. This acknowledgement of the
elders is in itself recognition of the importance of traditional beliefs
within the aboriginal community (Stiegelbaur 1990). In essence, the company

was advocating that the knowledge of those closest to the land was valuable

to the future management of the forest resource. It appears that the public
perceived this gesture on the part of Mistik to be sincere. When
interviewees were asked 1if Mistik had incorporated traditional, local

knowledge into its management plans and operating procedures, there was

generally a positive response.

Yes, local knowledge has been incorporated through this process.
For example, moose calving areas and marking existing trails in the
forest. At the beginning, Mistik was cutting right to the edge of
the swamps. We asked them to leave a 25-metre buffer around sloughs
and water bodies. We would like to see larger buffers, maybe 1 km,
around Turtle Lake and the Horse Head River . . . We have addressed
issues like night hunting, the new Forestry Act, the moose
population decline, the size of clear-cut areas, road closures.
Yes, this had been effective. The operators in the area have a
planning process and cutting that is more responsible now than it
was before (DFAC Member #1).

* Interviewee responses are coded according to their affiliation. Interviewees are from Beauval, the Divide Forest
Advisory Committee (DFAC) and Green Lake. If the interviewee is from the Co-management Board he/she is
referred to as such. If the interviewee is a member of the community they are also designated as such.
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Yes, the Board has helped to incorporate local knowledge . . . This
is really helping Mistik out a lot because we are giving them
information that they wouldn't normally get otherwise (DFAC Member
#3) .

The Metis traditions of hunting, fishing and trapping are all taken
into decision-making . . . If I could change anything about this
process, I would have done co-management at the start, before FMLAs
were created. Mistik and NorSask treat Native people with respect,
unlike other companies (Beauval Co-Management Board #1).

Now we have a say in cutting before it happens. It really means a
lot to us. Now we have a one-kilometer buffer around roads, lakes
and rivers where they can't cut. It's also good for the company too

that we are in the local area because we know where the fish are,

what kinds there are, where the young ones are and what time of the

vear. It's the same for the animals like moose and deer. This

saves them a lot of money, I think, because they don't have to pay

someone to find this out for them (Beauval Co-Management Board #3).

The idea that government and users of the forest come to us for

advice and for negotiating the use of the forest is the most

important thing for us to come out of this process . . . Everybody's

looking at the big picture now, and they weren't before. The local

people here give of their time and their previous knowledge to this

process (Beauval Co-Management Board #4).
The comments by the community members with respect to traditional knowledge
providing information that Mistik would have otherwise had to pay others to
obtain is particularly insightful. As Wolf-Keddie (1995) notes, traditional
knowledge 1is gained by observation and experience and as a result has a

greater contextual relevance to local conditions than does that gained

strictly by western scientific means.

The culturally sensitive approach that Mistik took with respect to its

interaction with the native community created an environment which allowed

those often marginalized by formal processes to become involved. O'Hair et
al. (1995) recognize this as at least attempting to provide a foundation for
effective communication. As a member of the community of Beauval noted, "It

is a win-win situation. The Trappers Association, the old guys, don't speak

much English, so it was hard for industry to deal with them on issues like
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cutting plans" (Beauval Co-Management Board #1). It would be difficult, if
not impossible, to state with any conviction whatsoever that Mistik had
engaged in a participatory planning process had the company not sought to
overcome the language barriers that exist between cultures in Northern
Saskatchewan. Surely Forester, who stated that “if we [planners] want to be
understood when we speak practically, we must follow the enabling rules that
structure our ordinary language” (1989:143) would agree that in addition to

speaking clearly, we should be speaking the same language.

Shared decision-making does not only result in the incorporation of
different perspectives, but can also generate new understanding and
appreciation of these perspectives. For many members of the community,
participation in the planning process was not valued just because it allowed
them to influence decision-making but also because it provided them with an
insight into the company's point of view and allowed them to see why certain
decisions or actions were taken. This increased understanding has provided
a foundation for more effective conflict resolution within the area.
Although, as discussed below, the goal of conflict resolution must be placed
in perspective and tempered by the realization that conflict, in an of
itself, is not wholly negative. A certain amount of conflict is necessary
insofar as it represents different, and often incompatible goals of

legitimate interests within the community (Mitchell 1995).

Conflicts are resolved because we talk. We haven't had any great
issues that we haven't dealt with. We value and respect differences
of opinion, we hear each other out (Beauval Co-Management Board #3
page 3).

Yes, this process has reduced conflict because now we can see two
sides to every story. It's not all one-sided anymore. Before, we
all just thought that Mistik was being ornery. The attitude I had
before was that they just wanted to cut all the trees and damn
anyone else. Now I see why they cut (DFAC mbr #3 page 7).
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Everyone looks at things with a much more open mind than they did

before. We have all done some swinging to understand each other.

We have all become better thinkers because of this process, we are

now able to see another's point of view (DFAC mbr #2).
Public involvement in planning processes yields what could be characterized
as "feel good" benefits as evidenced by many quotes above. In other words,
participants relate a sense of feeling good about the process. However, if
involvement in planning or decision-making is to have a sustained impact it
should yield tangible results in terms of improved outcomes. Areas where
the benefits of participation are 1likely to be most beneficial are in
environmental protection and local economic development®. These are also
the areas of greatest concern to the local communities in the NorSask FMLA.
As a member of the Green Lake Co-Management Board stated, "we deal with
issues that should be benefiting the community, I would say, logging jobs,
fish, the wildlife, some of the plants, those kinds of issues. Keeping our
rivers and lakes clean, that's a great concern”" (Green Lake Co-Management
Board #1). Perhaps though, the greatest benefit will occur if participants
not only see their view incorporated into plans, but also witness a real
change as a result of their participation. If this occurs, support for on-
going involvement will more likely continue. Ignoring the input received
from the public is more likely to undo even sincere attempts at public
participation, resulting in a public which will feel increasingly

“antagonistic toward the process” (NEPA 1997) .

So, has there been an appreciable change in these areas of late? A resident
of the Divide Forest seems to think this is the case, as reflected in this
comment: "You drive along the highway now, and I don't think that you will

see any bad forestry like you used to" (DFACC mbr #2). This remark represents

* As noted in Chapter 1. both Community Economic development and Integrated Resource Management literature
recognize the increasingly important role of public participation.
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the changes in the area. Mistik even changed its contracting practices to
provide more opportunities to local people. An individual from Beauval
relates the story that when asked directly whether they would hire a local
contractor from the north rather than one from the south, as had been the
practice before, Mistik said "yes" and hired the local contractor. The
individual went on to say that "when asked about the equipment, Weyerhaeuser
said they'd go to their existing contractors first before hiring anyone new

like us." (Beauval Co-Management Board #1).

Even if the involvement process itself had not altered the way in which
Mistik operates, it would have, at the very 1least, allowed the public an
opportunity to understand the company's general perspectives and
particularly its environmental protection activities.
I didn't know nothing before about logging, I thought that they were
going to cut the whole country. Now I see that they plant real
quick behind you, that they are responsible for other things in the
forest like the animals (Beauval Co-Management Board #3).

The realization that such activities are already underway is as beneficial

an outcome as actual change.

The inclusive, participatory philosophy of Mistik goes ©beyond the
development of a planning document and extends to economic development as
well. A member of the Green Lake community characterizes the economic

development benefits in this comment:

They saw this as a part of the interaction process that needs to
happen, to alleviate fears, to show people are not here to take
something, but to help and work with them. They've got locals hired
in every community they can be in. They provided a lot of jobs.
Not just jobs but a way of living now. People who are doing well
and on their way . . . these are Native people, who never had a
chance (Green Lake Co-Management Board #4).
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The general impressions of the involvement process and the relationship
between Mistik and the communities are quite positive. Certainly, in those
communities which straddle the NorSask and Weyerhaeuser FMLAs there is, as
evidenced by the following gquotes, a clear preference for Mistik's

operation.

Generally, people respect the process. Mistik has always promoted,
encouraged and respected the process. Weyerhaeuser has had to be
reminded that they are the guests. They have the licence, but it's
not their backyard, it's ours. They're coming around though.
NorSask is a new company, so they didn't have the same sort of
entrenched attitudes and positions that Weyerhaeuser does (Beauval
Co-Management Board #2).

Mistik is one of the best. Right away they helped us get going and
encouraged people to get involved, to work and to educate
themselves. Weyerhaeuser was the opposite. Right away they figured
they could cut like they are used to doing. We said that they
couldn't cut anymore unless there are some changes. They took our
demands, took them back to wherever they have to take them back to,
then came back and said "no" to us. So we said fine it's "no" to
you too then (Beauval Co-Management Board #3).

I think there is good communication between Mistik and the co-
management board . . . No, things aren't so good with Weyerhaeuser.
It's different with Mistik. They have a totally different corporate
attitude. Weyerhaeuser still have a very arrogant attitude (Beauval
Co-Management Board #5) .

The positive attitude toward Mistik's processes and the company’s acceptance
of dissenting points of view is not, however, universally shared.
I might be a little harsh in my judgement here but I‘'m going to say
it anyway. When someone from the advisory council raises their
voice Mistik raises their voice a little louder to the point where
that person is going to back down. So it is like they are pulling a
heavy strong-arm tactic in the meeting room (Divide Co-management
Board #7) .
Yet, despite the fact that Mistik is not exempt from criticism, the

importance of the involvement process is perhaps best summarized by this

quote from an individual from Green Lake: "You feel that by doing this you
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are gaining some control over where you live and what's yours, and stop
people from raping and pillaging your land, or taking from you and having no
way to express how you feel about it, except to maybe someone over coffee

who really can't do anything about it" (Green Lake Co-Management Board #4).

This response echoes the sentiment expressed by an area Elder during the

early stages of the planning process:

I have no fights against development but we also have to be part of
development because it’s happe