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ABSTRACT

Community forestry is a concept whose time has finally ‘come’ to British Columbia through a
convergence of events including: recommendations from forestry commissions; high profile
international conferences and publications on sustainability; increased social awareness of forests and
forestry; and greater public pressure for_community needs to be addressed.

This tﬁesis investigates tenure arrangements to facilitate community forestry in British
Columbia. BC forest tenures have evolved over the last century and have timber management biases
leading to failures in addressing community forest management concerns. To date, community forestry
has not played a significant role in forest management in the province.

Community, culture, conflict and plahning are highly interrelated concepts and understanding
their linkages is essential for successful forest and community planning. Community forestry, which
with its long history of success can be an integrated planning tool for sustainable forestry. International
community forestry is reviewed, with a particular focus on Sweden which has social and economi‘c
similarities to Canada. National and provincial surveys are used to determine the levels of awareness
and understanding of community forestry.

While offering some advantages, there are limited opportunities to exploit existing tenures due
to their industrial focus and continuing policy failures, suggesting a need for new community forest
tenures. New community forest tenures offer the opportunity to avoid failures associated with previous
tenures and the ability to experiment. Community forestry principles are incorporated with theory,
literature and survey information to draft the characteristics of new tenures which offer a more effective

and flexible policy vehicle to facilitate community forestry.
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CHAPTER 1.

INTRODUCTION: THE RESEARCH PROJECT

BACKGROUND - COMMUNITY FORESTRY, ITS TIME HAS COME.
Community forestry has been practised in parts of Europe for over a millennium, and the
environmental, economic and social benefits it provides are increasingly understood and appreciated.

A community forest is defined as,

Around the world, the forested lands surrounding or considered to be part of the
community. In a ‘developing world’ context, community forests are a source of
fuelwood, fodder, grazing and agriculture, and typically the most vital means of
community survival. See also Agroforestry. In the developed world, community
forests are less well defined and encompass many forms of tenure to achieve many
different purposes, including recreation, aesthetics, timber supply, fish and wildlife
» enhancement, and watershed protection. However, as in the developing world, most
’ forms embrace the concepts, in varying degrees, of local benefits for local people, local
control of local resources, and one or more intensive forms of management to provide .
a wide array of outputs from the forested lands (Dunster and Dunster 1996, 65).

) In the Province of British Columbia, the potential value of community forests has been
recognized since the 1930s. The establishment of such forests was explicitly recommended by Chief
Justice Gordon Sloan in both his 1945 and 1956 Royal Commission Reports on BC's Forest Resources,

’ Areas of reverted land situated in or near settled communities could also be managed
‘ on a sustained-yield basis as public working-circles by municipal authorities, subject
to regulations designed to prevent improvident future management and transactions in
) relation thereto. These community forests, apart from the timber production therefrom,
have proven to be of considerable value in the United States as a means of acquainting
the public with the benefits to be secured from the practice of sustained-yield forestry,
’ the necessity for fire-protection, and related subjects (Sloan 1945, Q147).

This concept [Municipal Forest Management Licence] is one which should find a wider
acceptance, and as a guide and encouragement to other municipalities owning forested
land areas, and with unalienated Crown timber contiguous thereto, I think it is desirable
to set out in some detail the background of the application of the Mission District
Municipality for a management licence (Sloan 1956, 743).

Sloan's recommendations for community involvement in forest management were not adopted -




with the notable exception of the District of Mission which obtained Tree Farm Licence Number 26 in
1958 (District of Mission 1996). There emerged, instead, a system under which most public forest land
is held under long term licensing arrangements by a relatively small number of large forest products
corporations (Haley and Luckert 1990) - many with multinational interests (Pearse 1976).

The attractiveness of local control over forests was again raised and supported by Dr. Peter
Pearse in his 1976 Royal Commission on Forest Resources,

Local governments that are prepared to integrate their lands with surrounding Crown

forest land is one attractive possibility. The sensitive balance between timber

production, recreation, and other non-commercial forest land uses that are particularly

valuable close to centres of population can in these cases be struck locally, making
resource management highly responsive to local demands. It is to be hoped that the

success of the Tree-farm Licence held by the District of Mission, in the Fraser Valley,

can be repeated elsewhere (Pearse 1976, 118).

A strong case was made for small scale forestry - including community forests - in the Executive
Summary report of the BC Forest Resources Commission,

A bigger share of the Allowable Annual Cut should be allocated to smaller tenure

holders who will manage the forests with emphasis on such values as community

watersheds, range, wildlife, recreation and community forests (Peel 1991, 19).

In 1993, a community forestry conference was held in Haney (Mission) to investigate
community forestry and to inform communities, government and industry about the concept. This two
day conference was very well attended and a proceedings was financed by Forest Resource Development
II (FRDA II) funding. Later that year in November, the Oona River Community Forest Proposal was
submitted, the first community forest proposal since that of Mission in the 1950s. There have been over
100 requests for copies of this study from communities and individuals around the province directed to

the Skeena-Bulkley Regional District who financed the study.'

Community forestry is also a topic which was actively explored by the BC Commission on

'Fletcher 1996.



Resources and the Environment (CORE)?.

In April 1996, the Malcolm Island Community Forest Tenure F easibility Study (Robin B. Clarke
Inc.1996) was published with this work being funded by Forest Renewal BC®. In May 1996, the
Feasibility Study: Prince George Community Forest (Cortex Consulting 1996) was released, with this
work being funded by Forest Renewal BC, the City of Prince George and seven local forest companies.

The Union of BC Municipalities (UBCM) addressed community forestry in both the 1996 and
1997 Annual General Meetings and there was a UBCM sponsored Community Forests Conference in
Rossland in January 1997. Two Community Forest Symposia in Masset and Skidegate on Haida
Gwaii/The Queen Charlotte Islands were held in September 1997 sponsored by the Islands Community
Stability Initiative. At the 1997 UBCM AGM, a community forestry committee was struck to formally
investigate community forests and lobby the provincial government for their establishment.

The BC government, while appearing to renege on promises of tenure reform made in 1995,*
are taking some steps to address the public interest in community forests. There were a number of
announcements during 1996-97 of non-replaceable Timber Licences targeted for communities. In 1996
the Ministry of Forests made a commitment to establish at least one community forest license on Haida
Gwaii/The Queen Charlotte Islands (Islands Community Stability Initia.tive and Ministry of Forests
1996). These initiatives are addressed in more detail in Chapter Two.

In July 1997, the report Forests in Trust: Reforming British Columbia’s Forest Tenure System
for Ecosystem and Community Health was released. This study, discussed in more detail in Chapter

Two, explores eco-system based community management and proposes establishing a Community Forest

Leech 1994.

3Gardner 1998.

“Petter 1995.




Trust Act (Burda et al. 1997). The work has received a lot of attention from communities, interest groups
and the government.

The Jobs and Timber Accord (discussed in more detail in Chapter Two) announced on June 19,
1997 represents another government forestry initiative that addressed the need to look after the forest
to sustain jobs, communities and environmental integrity (Ministry of Forests 1997a). One aspect of the
accord is a community forestry pilot study and the establishment of a Community Forests Advisory
Committee, who by the end of May 1998, had addressed among other things: recommendations on
tenure structure and developed criteria to evaluate community pilot proposals.

The repeated reference to the value of community forestry in previous Royal Commissions,
conferences, symposia, forestry journals and published reports along with the current high public interest
suggest that conimunity forestry is an ‘idea whose time has come’.

In many ways the recent developments surrounding community forestry can be viewed as having
been driven by a convergence of events including:

o The1987 publishing of Our Common Future and the public becoming aware of the concept of
sustainability and community involvement in resource management;

. Canada’s 1991 Green Plan and the emphasis on establishing sustainable development and
specifically sustainable forestry with greater public input;

. Thel1992 Rio Summit and the importancé of sustaining forests in that process;

. Effective awareness raising and issues definition and media use about forestry practices by

Non-Governmental Organizations such as GreenPeace, World Wide Fund for Nature and others;
o Growing public awareness regardihg the importance of forests and the need to have good forest

management to ensure the sustainability of those forests and more lately a growing appreciation

of peoples’ dependence on healthy forests;

. International marketing pressures and boycotts which have been instrumental in raising the

4




profile of forestry in the province and have led to an acceptance by industry and the government

of a need to ‘change our ways’;

o The certification movement, especially the Forest Stewardship Council (FSC) and the pressures
this places on timber and wood products suppliers to follow acceptable forest management
practices and address community and Indigenous Peoples issues;

. The growing awareness of the Union Of BC Municipalities (UBCM) and the political power that
this association has in lobbying government;

. The current provincial government is ‘greener’ than previous governments. This government
has implemented a number of resource and forestry initiatives (some which were made in the
Peel Commission’s final report of 1991), including: undertaking a Timber Supply Review
(TSR); establishing a Forest Practices Code (FPC); establishing log yards to promote
competition and increase access to timber; establishing smaller tenures for communities and
First Nations groups to meet their economic and social needs; and establishing a forest funding
mechanism (Forest Renewal BC).

All of these factors have contributed to a greater focus on the forests and people - with a special
focus on forest dependent communities and the possibility of community forests.

There is often confusion (especially with the public) between the two terms timber management
and forest management. It is important to differentiate between them, as they will be referred to
throughout the thesis. Timber management is defined as,

The activity involving the allocation of forested lands for harvesting of the timber on

thatland. Timber management may involve planning, road-building, logging extraction

of merchantable timber for processing off-site, and varying intensities of silvicultural

activity to encourage another stand of trees to grow back. Timber management is an

important subset of forest management, but it is not an equivalent activity (Dunster and
Dunster 1996, 316).

Forest management is much broader in scale and scope and involves,




The practice of applying scientific, economic, philosophical, and social principles to the
administration, utilization, and conservation of all aspects of forested landscapes to
meet specified goals and objectives, while maintaining the productivity of the forest.
Forest management includes the subset of activities known as timber management, but
also involves planning and managing forested landscapes for fish and wildlife,
biological diversity, conservation measures, parks, wilderness, recreation and aesthetic
values. Forest management is an all-encompassing activity and is not to be confused
with the more restrictive activities associated with timber management (Dunster and
Dunster 1996, 137).

One final term will be defined, and that is the word forestry,

1. A profession embracing the science, business and art of creating, maintaining, and
managing forested landscapes and their many component parts to produce consumptive
and/or nonconsumptive outputs for use by humans or other species in a manner that
does not cause ecosystem degradation. 2. A loosely used term to describe timber
management, and associated activities such as silviculture and forest protection. It is

often used erroneously, purporting to mean forest management when in fact describing
timber management alone (Dunster and Dunster 1996, 137).

THE RESEARCH PROBLEM: OUTDATED LAND TENURE SYSTEM

This thesis will examine the existing level of awareness and interest in community forests in
British Columbia and the types of arrangements for community forests desired by communities
throughout the province. The thesis will address whether these perceived needs can be met within the
constraints of the existing Crown forest tenure system or will require the creation of tenure instruments
specifically designed to accommodate community involvement.

The benefits of this doctoral research include:

1. Providing an information base and guidance for future reforms to the crown forest tenure
system;

2, Increasing the level of understanding of what is sustainable forestry development and what are
sustainable forestry communities;

3. Generating knowledge and information which will be transferable to other Canadian provinces
and territories’; and

4. Undertaking research which will be of some relevance to both less-developed countries as well

SSome of which have already expressed interest in this work.
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as to developed countries.®

It has been apparent for some time that the current system of land tenure, while having served
the citizens of BC well in the past, is being rendered obsolete and ineffective by: changing social
attitudes towards forests; the transition from old-growth harvesting to the establishment and management
of second-growth stands; and increasing demands on the limited resource base (Haley 1993, Haley and

Luckert 1995). Specifically there are four undesirable outcomes of the existing tenure system:

1. Inadequate incentives for timber growing and optimum forest establishment and management;
The existing tenures do not effectively address the transition from old-growth to second growth
forests;

3. Inadequate incentives and/or management interest for the production of non-timber products and
services;

4. The existing tenures do not address sustainable development, community and specifically

community forest concerns.
These outcomes will be sequentially addressed in more detail below.
1. The existing tenure system was designed to provide for the orderly exploitation of old growth
timber resources. It provides no incentives for timber growing (Haley and Luckert 1992) and is an
unsatisfactory vehicle for optimum establishment and intensive management of timber crops (Mahood
vand Drushka 1990). Healthy productive forests are a pre-requisite for a stable forest industry and for
stable communities with forest-based or dependent economies.
2. One of the most important concerns with the forestry situation in British Columbia is the
transition from old-growth harvesting to second-growth management (Haley and Luckert 1994). The
Nordic countries have almost completely made the transition from old-growth to managed forests of
second-growth. Nordic forest land ownership/control is more widely held than in BC, with over 200,000
Swedish owners and 300,000 Finnish owners of forest land (Gilfillian et al. 1990). The success of

forestry in the Nordic countries suggests that smaller, locally controlled and managed units are an

5This is based on the requests to the researcher for community forest papers and to

present at international conferences.




effective means to address both multiple forest management concerns and the transition from first-
growth to second-growth stands.
3. Existing forest tenures provide no incentives for the production of non-timber forest values
(Haley and Luckert 1995a). Many of these values also appear to be more amenable to local production
and management (Pearse 1976, Peel 1991, Hammond and Hammond 1992, Mitchell-Banks 1994).
4. Local community stability is said to increase with economic diversity (Byron 1976, Le Master
and Beuter 1989). This intuitively makes sense. Economic diversification can be compared to a stock
portfolio in that each different company or economic sector can be considered analogous to a stock - as
each creates income. Similarly, the economic health of a community can be considered analogous to
the value of a stock portfolio. The more varied the stocks held, the less fluctuation there is in the
portfolio. This diversification is referred to as risk management and its primary purpose is to prevent
rapid swings in the value of the stock portfolio. Mutual funds, with a number of stocks in each fund
capitalizes on this risk management concept, and are typically not subject to rapid swings in price.
Similarly, communities with a wide range of economic activities are not subject to the wild economic
swings that single industry towns can experience. A decline in lumber prices would only impact the saw
mill sector, but would not impact the agriculture, manufacturing, tourism or mining sectors for example.
British Columbian forestry management, until recently, has primarily been directed towards
timber values (Pearse 1976, Marchak 1983, Pearse 1992, Clogg 1997). In other developed forestry
nations, such as Sweden, Finland and Germany, forest management objectives are more diverse and
explicitly address non-timber values such as recreation, aesthetics, and mushroom and berry production

(Pukkala and Kangas 1994, Hakkila 1995, Hannelius et al. 1995).

The ownership of the forests in the Nordic countries and many other countries is more diverse,
and the large number of owners have a spectrﬁm of objectives and approaches in the management of
their Non-Industrial Private Forest (NIPF) Land. In Finland, where every fifth family owns forest land,
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social values such as local employment and traditional landscapes must be taken into account with forest
management and harvesting activities (Hakkila 1995). Community forests - one of the forms of NIPF -
typically focus more on timber production and employment in the north, while in the south there is more
attention paid to recreational values.” It would take the collective failure of a significant number of these
private forests for the aggregate result to significantly impact nearby communities (Shelford 1993). This
diversity within an industry can also contribute to economic stability.

Community forestry, which by its very nature is considered small scale forestry, can act as a
planning interface/exchange mechanism between forestry inputs and outputs, effectively addressing the
broad spectrum of timber and non-timber values in forestry management (Auden 1944, Pearse 1976,
Harvey 1993, Mitchell-Banks 1994, Allan and Frank 1994, Revelstoke Community Forest Corporation
1995, District of Mission 1996.)

The British Columbia forest industry has developed the utilization of the natural old-growth
forests in the province (Ministry of Forests 1992). These forests are essentially a ‘free’ resource that
required little investment or forest management as they were already established prior to colonial
development and indeed their presence led to the investment in the forest sector.

During this era of old growth exploitation, the interests of the forest industry, local communities
and the provincial government have coincided, to a large degree, with the timber industry as the major
source of community employment, corporate profits and public revenue (Marchak 1983). This is no
longer the case and interests continue to diverge (Drushka, Nixon and Travers 1993). The conversion
of the economically and legally accessible costless (to establish and grow), high value, high volume old
growth stands is reaching completion. In 1976, Pearse wrote in his Forestry Commission Report,

...timber production in British Columbia has hitherto been based almost entirely on the
recovery of virgin ‘old-growth’ timber, and the implications of the inevitable

"Jonsson 1994.




adjustment to ‘second-growth’ timber will be profound. The old-growth timber on
which our industry has been built was often of exceptional quality, capable of
manufacture into products that command premium prices in world markets. As this
stock is depleted (and it is appropriate to refer to it as stock, since it is not reproducible
within any meaningful planning horizon), much of the special advantage this province’s
timber has enjoyed will be lost (Pearse 1976, 6).

In a 1989 article in the Globe and Mail, Pearse wrote that under present economic conditions,
there was approximately sixteen years of logging left on the coast (Shelford 1993). The British
Columbian and federal governments refer to the reduction or conversion of the old growth forest,

The amount of timber harvested annually in BC is projected to decline in the near future
in many areas of the province. Past and current harvesting activities are changing the
composition of BC’s forests. Existing forests with high volumes of timber are being
harvested and replaced with younger, smaller trees, and in the future an increasing
proportion of the timber harvest will come from these "second growth” forests. These
future forest stands are expected to be harvested at an earlier age and will therefore
contain a lower volume of timber per unit area than the original forest. Changing public
values and a consequent increase in demand for non-timber resources will also likely
result in a decrease in timber harvest in the future (Ministry of Environment, Lands and
Parks and Environment Canada 1993, 50).

The recent provincial wide Timber Supply Review recommended by the 1991 Peel Commission
acknowledged that for at least twenty years the decline in the timber supply has been expected (Ministry
of Forests 1995). Exact time predictions are not the issue. What is important to consider is that this
transition from the old-growth supplied forest sector to the second-growth industry will be full of
challenges on how to harvest a smaller tree and process a very different type of feedstock. Binkley

states,

British Columbia lies at a cross roads in the transition between forests provided by
providence and those created through human husbandry and stewardship. Many of the
changes now tormenting BC are predictable consequences of human interaction with
primeval forests. Indeed, the earliest recorded story - the Epic of Galgamesh- written
in cuneiform on a clay tablet 5,000 years ago - remarks on the dire consequences of
forest depletion. Each subsequent civilization has re-lived this story with little change
in the theme, from the Greeks in the Mediterranean, to the wandeting bands in Central
Europe, the Swedes in the last century and our southern neighbours in the last decade
or so.

Large expanses of virgin forest remain in only a few places - in BC and elsewhere in
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eastern Russia, in ‘;he Amazon and in parts of Africa. Those in BC lie on the cusp of an

irreversible slide into the established historical pattern in resource depletion and

attendant social disruption. But, unlike most other developed parts of the world, in BC

there is still an opportunity to make the changes needed to sustain a vast wild estate

while continuing a prosperous society based on forest revenues (Binkley 1995, 2).

Community forests in BC, as in many other parts of world, are increasingly seen as a component
of sustainable development at a regional level (Auden 1944, Harvey 1993, Mitchell-Banks 1993).
Community forests can serve as an effective integrated planning tool, helping address sustainability
concerns such as: i) socio-economic issues including participation and equity; ii) ecological issues such
as cumulative impacts and carrying capacity for a land base; iii) economic considerations such as helping
to reduce the rural-urban flow of raw resources and finances that traditionally occurs in resource
extraction and management (Auden 1944, Harvey 1993, Mitchell-Banks 1994).

Community forestry is centred around the primary concept of local control and decision making
in the management of the forest lands surroundiﬁg a community (Dunster 1989, Harvey 1993, Mitchell-
Banks 1993). Experience suggests this results in decisions that are more informed. The decision makers
live in the area and are continually made and kept aware of the local concerns and hopes. Furthermore,
the institutional arrangements involved in the management of the land base are responsive to local
conditions and reflect the belief that "ecosystem and social-system variation should be reflected in policy
and administration" (Gibbs and Bromley 1989, 31). Community forestry is not solely driven by the
‘bottom line’ or profitability goals that underlies industrial forestry or indeed any for-profit organisation.

This area specific management and institutional design is very applicable with respect to
environmental concerns. As British Columbia moves towards more intensive silviculture, local
knowledge of factors such as soils, micro climate, drainage, etc., will become more important. The value
of this localized environmental knowledge is well established in many countries, including Germany,
Switzerland, and throughout the Nordic countries where small scale forestry has been practised for

generations at the same sites.
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With community forestry, the decision makers living in the area have to face or live with the
consequences of their planning decisions (good or poor), which effectively establishes a form of
accountability. The local managers are accountable to local people. The local involvement, in effect a
form of shared decision making by the community members, creates a sense of "ownership" or
responsibility over the policy and decision making that involves "their" forest lands (Dunster 1989,
Mitchell-Banks 1995, Clogg 1997).

Community Forests can exist under a number of different property rights arrangements involving
various combinations of ownership or‘ control. Private property, leased land, land trusts, tenured land
from the state, land under contract, and other property rights' vehicles can all be utilized to vest property
rights over the forest land base in the members of the community. This vesting can occur through
various vehicles: 1) rights vested in a collective; 2) rights vested in a cooperative; 3) rights in a
commons; 4) rights vested in a local government; 5) rights vested in a non-profit society; and 6) rights
vested in a limited corporation.

A collective is the organizational unit of collectivism, which is the socialist principle of control
by the state of all means of production or economic activity. In the former Soviet Union, Collective
Farms were established which were operated by a community under the supervision of the state.

A cooperative, in contrast to the collective, is a community of people who freely agree to
cooperate with each other. There is no direct state supervision of the enterprise. Cooperative
membership is gained through the purchase of an equity stake in the venture - so cooperatives can be
thought of as a social corporation. Membership in the cooperative involves agreeing to jointly assist and
cooperate with other members, as delineated in the cooperative constitution or other mandates in
undertaking the business plans. The Kibbutzim in Israel and the cooperatives in Mondragon (Basqﬁe
region of Spain) are some of the best known cooperatives. The cooperatives in Mondragon encompass

seven types, each adhering to ten cooperative principles (Morrison, 1991).
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A commons is a marine or land area in which special rights, often traditional and/or exclusive,
are given to land or vessel owners. Commons are found throughout the v;/orld, and can take a number
of forms. In Japan, there are the coastal sea fisheries, in which complex and locally varied systems
govern the conduct of the fisherman, with both local and state sanctions on inappropriate behaviour
(Ruddle 1989). In Sweden there are forest commons in which various rights including grazing, forage,
water for irrigation, hunting, fishing and timber rights are allocated. Some of these rights may be applied
differently within the Byalag (organizational unit of land owners) with one family having a right to hunt
elk,® while another family may only have the right to hunt rabbits.” The rights are administered by all
of the land owners, with one vote being accorded to each land holding. These rights are revisited each
year in an annual meeting, in which the land owners get together to discuss the management of their
commons, to vote on decisions, and to take a tour of the common land, with the chief forester often
giving the tour.'

The First Nations people of British Columbia have a diversity of concepts and practices of
governance and territoriality. Factors such as how nomadic the people were, how their societies were
structured (such as egalitarian or rank) and the physical location and inter-nation relationships that
existed with neighbouring peoples all influenced property rights (Poelzer 1998). Community forestry
is not a native concept and with the diversity of both historical, contemporary and potential future
property rights, it is beyond the scope of this thesis to investigate Native property rights as a community
forest model. |

Rights can also be vested in a municipal government, in which the government will administer

8Scandinavians use the term elk for the animal which we call a moose.
%Andersen 1995.

19Andersen 1995.
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the land or water resources on behalf of the community members. Most of the community forestry that
exists in the nordic countries, Germany and parts of North America is representative of this form of
resource management by a group. It is this model of community forestry that the thesis will focus on.
Other potential models such as: unincorporated bodies or partnerships; non-profit societies;
cooperatives; alternative structures; or limited colrporations have been suggested (Robin B. Clarke Inc.
1996, Cortex Consultants 1996). In Chapter Six a detailed examination of administrative models is

provided.

THESIS OBJECTIVES
Current tenure arrangements in British Columbia are believed to be inadequate vehicles for
facilitating the establishment and management of community forests. More specifically, it is contended

that existing tenures within the community forestry context:

. fail to provide adequate incentives for optimal forest management to address community
concerns;
. fail to provide, or at times even provide for, the adequate management of a suite of timber and

non-timber values;
. do not allow for the development and pursuit of locally defined management objectives;
. centralized forest management decision making leads to alienation of local interests, a general
discouragement of local initiatives, and lack of accountability.
Rather than utilizing the traditional thesis method of hypotheses, the researcher and committee
agreed to the use of objectives to define the research direction, methodology and thesis structure. The

thesis objectives are listed below:

1. Compile a comprehensive review of the evolution of property rights, tenure and forest resource
management in British Columbia and determine what role community forestry played in this;
2. Investigate the characteristics of forest tenures in British Columbia, with a particular focus on
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10.

Tree Farm Licences, Forest Licences and Woodlot Licences;

Examine the interrelationships between community, culture and conflict and how these
influence planning. Then, examine the challenges and risk of forestry planning and how a
formalised planning and dispute resolution process with extensive public and community
participation can be used to assist in the planning process;

Investigate community forestry in the international setting, with a particular emphasis on
Sweden (due to social and economic similarities to Canada) to determine how the forests are
managed there and what might be transferable to Canada;

Conduct a Canada wide survey to determine the levels of interest and awareness in community
forestry;

Investigate community forestry as an integrated planning tool and how it can assist in
establishing more sustainable forestry;

Conduct a provincial survey of the members of the Union of BC Municipalities to determine
their levels of awareness of, and interest in, community forestry. There have been indications
of awareness among British Columbia forestry-based communities about community forests.
To date this awareness has not been quantified or formally evaluated;

Investigate the issue of employing new or old tenure systems to facilitate community forestry
in British Columbia;

Review Dunster’s twelve principles for establishing a community forest and how these would
apply to a community forest tenure in British Columbia;

Draft the characteristics of proposed community forest tenures. In British Columbia existing
tenure arrangements are inadequate to optimally facilitate the establishment of community
forestry as they were designed primarily for the industrial harvesting of old-growth timber.
Community needs and concerns can vary from those of industry, and a community forest tenure
- designed to address these needs and concerns is required.

RESEARCH METHODOLOGY

Research for the thesis involved a literature review, as well as the generation of new community

forestry data by way of a national and a provincial mail-out survey, personal interviews and focus

groups. Brief details are provided here by way of an overview, a more detailed explanation will follow

in Chapter Five.

The provincial mail-out survey was funded by Forest Renewal British Columbia (FRBC) under

the Research Portfolio and conducted with the cooperation of the Union of British Columbia

Municipalities (UBCM). The survey was directed to the 179 community members of the UBCM and

was used to determine the level of interest and awareness in community forestry in British Columbia.

The mail-out survey data was supplemented by sixteen personal interviews with a stratified
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subset of the mail-out survey respondents. The purpose of the personal interviews was to obtain
qualitative and more rich survey data using open-ended questions.

Focus groups were used to investigate community awareness and interest in community forestry,
using the group dynamics of the focus group to obtain information. Three series of focus groups were
carried out: 1) Communities without community forests; 2) Communities actively seeking a community
forest; and 3) Communities currently with community forests (Districts of North Cowichan and Mission,
City of Revelstoke).

A national mail-out survey was conducted to determine the level of national awareness and
interest in community forestry. The purpose of this survey was to obtain background information about
community forestry across Canada to provide some context for the state of community forestry in British
Columbia. The survey was directed to the Minister of Forests or Natural Resources for each province
and territory, and a survey was also sent to the federal government.

A literature search and interviews were carried out on current forest tenure arrangements in
British Columbia and the rest of Canada to identify how they succeed or fail to facilitate community
forestry. The concepts and theories of property rights, community development, community forestry,
communities and resource planning and management were reviewed and studied. Numerous books,
articles, papers and interviews were used to compile the information.

The history, experience and practices in European community forestry, particularly in Finland,
Norway, and Sweden were researched and examined for transferable concepts or policies that could be
applied to British Columbia. Three separate research trips (during the summers of 1994-96) were taken

to Europe, particularly the Nordic Countries and Germany and one trip was made to Japan in 1997.

THESIS STRUCTURE

Chapter one provides the background for the research project and introduces the research
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problem of an outdated tenure system that is not addressing community needs. The ten objectives of the
thesis research are introduced and the methodology is discussed. |

Chapter two provides a review and analysis of property rights, existing forest tenures, forest
resource management and forest tenure holder behaviour (thesis objective one). A brief discussion of
the evolution of the existing tenures provides an explanation of how and why they evolved, what they
were designed to accomplish and what successes and failures have resulted. A review of the
characteristics of current forest tenures is provided, with a particular focus on Tree Farm Licences,
Forest Licences and Woodlot Licences (thesis objective tv.vo). Of particular interest are suitable tenure
(property rights) arrangements which will provide communities with the necessary forest resource
management incentives while holding them accountable to the general population of the province.

Chapter three addresses the concepts of community, culture, conflict and planning as interrelated
concepts (thesis objective three) which are necessary prerequisites to a discussion of forest management
and planning issues and community control. British Columbia’s communities have experienced a great
deal of conflict over the past decade, and a number of controversial provincial government initiatives
such as the Commission on Resources and the Environment (CORE), Protected Areas Strategy (PAS)
and the implementation of the Forest Practices Code (FPC) have had impacts on the forest sector that
have led to some conflict.

Chapter four provides a review of community forestry found around the world that is
characterized by great variety (thesis objective four). Swedish community forestry is focussed on
because of the similarities in land area, population, and socio-economics to British Columbia. While
community forestry is extensively practised in many other countries, particularly developing nations,
they were not incorporated into the review because of the unnecessary additional complexity resulting
from the wide range of cultural, geographic, environmental and socio-economic conditions. Results of

a national survey (thesis objective five) are reviewed to provide insight to the level of awareness and
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interest in, and history of, community forestry initiatives across Canada. The chapter concludes by
addressing the role that community forestry can play in integrated planning (thesis objective six). The
stages of forestry planning are discussed along with tenures in the context of government policy and
market failures. Sustainable development and sustainable forestry are reviewed and special attention
is paid to common property. The forms of community forestry that exist in Europe (municipal
ownership or control) can be considered a variant of common property.

Chapter five discusses .the methodology and results of a provincial mail-out survey on
community forest issues (thesis objective seven). The results of the provincial survey provide
information on the degree of awareness and understanding of the concepts of community forests in
British Columbia. The personal interview results, of a stratified sample of mail-out survey respondehts,
are discussed as are the seven focus groups that were conducted with three stratified samples of
respondent mail-out survey communities.

Chapter Six begins with an investigation of the issue of employing new or old tenure systems
to facilitate community forestry in the British Columbia (thesis objective eight). A review of Dunster’s
twelve community forestry principles is conducted (thesis objective nine) to determine their relevance.
Finally there is the drafting of the characteristics of proposed community forestry tenures for British
Columbia (thesis objective ten).

Chapter seven summarizes the research findings, discusses research contributions and

implications, limitations of the thesis research and its implications for future policy research.
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CHAPTERIL

PROPERTY RIGHTS, TENURE AND FOREST RESOURCE MANAGEMENT

OVERVIEW OF CHAPTER

This chapter addresses the first two thesis objectives..

Thesis objective one is to compile a comprehensive review of the evolution of property rights,
tenure and forest resource management in British Columbia and determine what role community forestry
played in this. This chapter provides such a review and analysis, and reveals that while community
forests have been discussed in the last three Royal Commissions and the Peel Commission, it has only
been in the past five years that their potential role in forest management has received significant public
and government attention.

Thesis objective two is to investigate the characteristics of forest tenures in British Columbia,
with a particular focus on Tree Farm Licences, Forest Licences and Woodlot Licences. This chapter
gives a brief discussion of the existing tenures, provides an explanation of how and why they evolved,
what they were designed to accomplish and what successes and failures have resulted. The eleven
elements of a tenure are reviewed with a view to using these elements to construct community forest
tenures later in the thesis. The tenure characteristics of Tree Farm Licences, Forest Licences and
Woodlot Licences are reviewed in detail. Ideally a community forest tenure would contain suitable
tenure (property rights) arrangements which will provide communities with the necessary forest
management incentives while holding them accountable not only to the local residents but also to the

general population of the province.

FOREST TENURE.

Crown forest tenures are the means by which the provincial government transfers timber
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harvesting rights and forest management responsibilities from the public to the private sector. Ideally,
tenures are designed to ensure that public resource management and development objectives are
achieved (Haley and Luckert 1990).

Collectively, national and international political and economi;: conditions, along with the tenures
in place, can all influence the economic success of the tenure holder, as well as the scale and scope of

the harvesting, silvicultural investments and wood processing activities.

PROPERTY RIGHTS AND FOREST RESOURCE MANAGEMENT IN BC

Economics addresses the question of resource scarcity. A fundamental assumption of economics
is that resources (such as timber, water, minerals, etc.), are limited, or scarce, and that the wants of
people are infinite. The limited resources and the unlimited wants lead to a negotiation of how to
address the supply of and demand for the resource. There are two approaches to this negotiation process
- conflict or cooperation. Societies develop conventions, social rules, norms or more formalized
approaches, such as the law, to promote and enforce societal cooperation and to minimize or mitigate
conflict. Bardhan (1989) argues,

Institutions are social rules, conventions and other elements of the structural framework

for social interaction. This framework is taken for granted in much of mainstream

economics, and is often pushed so much into the background that many of its central

propositions are sometimes stated with a false air of institutional neutrality. We often

apply the simple ‘laws’ of market supply and demand without being fully conscious of

the complex of institutions on which contracts in actual markets crucially

depend...(Bardhan 1989, 3).

Property rights are a social institution which establish the legal ownership to a benefits stream
from a resource and specify any limitations as to how the resource can be used. van Kooten (1993)
provides a very constrictive definition, arguing that the following four conditions have to be met for a

property right to exist and for market transactions to occur efficiently,

1. Property rights must be completely specified. This implies that ownership [who is assigned the
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rights] is clearly delineated, and that restrictions upon the rights of ownership and penalties for
violation of those rights are specified... '

A property right implies exclusive ownership. This is the right to determine who, if anyone,
may use the property and under what conditions...

Property rights owners have the right to transfer their property...restrictions on the transfer of
property lead to inefficiency - to market breakdown. It is important to recognize that rights are
transferred as opposed to just material property.

Property rights must be effectively enforced. Without enforcement, a system of property rights
cannot be considered useful. If enforcement is imperfect, as it always will be in the real world,
then the expected value of penalties must exceed any possible gains a violator can hope to make
(van Kooten 1993, 47-48).

This is a very narrow view of property rights, particularly part three - which appears to exclude

common property and some other property arrangements. Others have argued that a less restrictive set

of characteristics can be applied,

A property is a valuable characteristic, or a physical object, in which human beings have
an interest (or interests). A property right, on the other hand, has the following
components: (I) a claim (or claims) to the (pecuniary or non-pecuniary) benefits
resulting from the valuable characteristic; (ii) a claimant (or claimants); (iii) social
recognition and enforcement of the claim in favour of the claimant(s), who has (have)
a right to exclude others from the property; and (iv) a description of contents of the
claim, which includes the rights, responsibilities and obligations of the claimant(s),
responsibilities and obligations of the excluded groups, and attenuations attached to the
property right (Singh 1995, 31-32).

Property rights play a key role in market economies, in which individuals are driven to maximize

their income (profit) or welfare (utility) through the exchange of goods and services. Prices are the

values that are placed on the goods and services. Property rights underlie the value attributed to goods

(e.g. value or potential uses of a piece of property) or service (e.g. certified Caterpillar service and repair

Property rights and responsibilities in the form of tenure can influence the behaviour of the

forestry firms (Luckert and Haley 1989). Tenures are the means by which the government assigns rights

to the publicly owned forest land base,

Tenure defines rights to property. The provisions embodied in forest tenures can be
seen as those which typically govern both parties in a landlord and tenant relationship.
But instead of dealing with the usual kinds of landlord-tenant relation - residential or
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business premises, or agricultural land - forest tenures deal with forests and forest land.

They are instruments which define the rights and obligations of those who use the

forests and those who own them (Ministry of Forests 1991, 1).

Not only the tenure defines the rights and obligations of those who use the forests. Federal and
provincial regulation and legislation and administrative practices also have a role which is beyond the
scope of this thesis. The tenure is not the entire forest policy, but rather an instrument or vehicle of
forest policy, through which the government attempts to achieve a number of policy goals. Tenure
vehicles have changed over time attempting to address ongoing or anticipated government goals or
concerns.

Tenures are often one of the more public elements of forest policy, and address the very public
issue of the rights and responsibilities of tenure holders. The Crown, as the forest land owner, attempts
to achieve its goals of effective forest and environmental management and socio-economic development.
The rights, responsibilities and obligations of the tenure holder are an attempt to ensure these goals are
addressed. Tenure holders are granted certain property rights to the forests to enable them to profitably
develop the resource, and while doing so, address the public goals.

With respect to the any natural resource industry, such as the forest sector, property rights play
a key role,

Benefits accrue to forest tenure holders from the rights that they hold. Rights allow

tenure holders to capture benefits in excess of the costs they bear in meeting their

contractual obligations (Luckert and Haley, 1989).

A right can be either legally or justly founded. Legal rights have institutionalized executive
and/or judicial systems to monitor and uphold them. Rights that are justly founded by custom or usage
are not established or directly protected by the legal system. (ibid).

Responsibility refers to legal or moral accountability for conduct and obligations to something

within one’s power, control or management (Random House, 1973). The legal responsibilities of a

forest tenure holder are the forest management other requirements (such as the appurtenant mill clause)
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that they are obligated to meet in order to maintain their tenure or licence to harvest wood.

The moral résponsibilities are not legally derived or driven and are proposed by other parties
or assumed by the forest company or forest owner. This combination of rights and responsibilities will
influence the behaviour and decision making of the tenure holder,

The legal rights created by tenure arrangements, together with the legal requirements

and responsibilities imposed on the tenure holders, jointly determine the extent to which

social objectives for public forest land can be met through private sector activities.

However, the manner in which private forests are managed by the private sector may

not accomplish the objectives that governments pursue on behalf of society (Luckert

and Haley 1989, 182)

Property rights constitute some of the major policy instruments used by governments to regulate
the private sector (Haley and Luckert 1990). This is especially relevant in the case of British Columbia,
in which 92% of the province is crown provincial land, 7% is privately owned, and the remaining 1%
is federal (Ministry of Crown Lands 1989).

Ownership of forested land is even more state dominated, with the Provincial Government
owning 95%, the Federal Government owning 1%, and private ownership totalling 4% (Natural
Resources Canada, Canadian Forest Service 1996). 85% of the province's land base is forested, with
productive forest land in Timber Supply Areas and Tree Farm Licences occupying 45.6 million hectares
or 60% of BC's land area (ibid).

While the majority of the forest land is publicly owned, all of the facilities for harvesting and
processing timber are privately held and operated, leading to a potential for owner-user conflict. This
separation of Crown forest land ownership from privately held forestry harvesting and/or processing
operations has created a dichotomy of ownership and conflicting social preferences. One of the most
important and longest standing policy questions facing governments throughout Canada has been how

to effectively transfer timber harvesting rights and forest management responsibilities from the public

to the private sector while simultaneously ensuring that public resource management and development
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objectives are achieved (Haley and Luckert 1990). Public forest resource management and development

objectives have evolved over time, and a brief summary of this evolution will now be presented.

EVOLUTION OF PUBLIC FOREST MANAGEMENT OBJECTIVES
First Nations and Early Settlement

The first settlers of British Columbia were the First Nations or Native Indians. Many non-
natives hold a popular image of Native Indians that views them as ‘Noble Savages’, innocent of
industrial society and ‘living with nature’ and not impacting it (Francis 1992). This lack of impact is
largely a myth and there is a growing anthropological information base about what activities were
carried out. The pre-Columbian landscape, that which existed before the arrival of the Europeans, was
very much impacted by First Nations peoples, they,

...not only used their resources but manipulated, impacted and sometimes in a very real

sense ‘managed’ their resources and environment. After Europeans appeared on the

scene, most of the historical relationship between native and non-native people was

characterized by competition for land and resources (Notzke 1994, 1).

...and their ancestors have harvested, managed and conserved the resources within their

territories; governed themselves and the territories according to their laws, spiritual

beliefs, and practices; maintained their institutions; exercised their authority; and

protected the boundary of their lands (Cassidy 1992, 6).

Native resource management had well defined property rights which they claim to have never
ceded to the crown. This was explicitly addressed in the case Delgamuukw v. The Queen (ibid). The
definition of territories and harvesting and hunting rights extended across Canada and for the Mistassini
Cree a modernized form of territory is still used for management purposes (Tanner, 1991). The
influence of Native governance has had a profound impact on the evolution of North American
democracy, and it is argued that the Iroquois played a key role in the evolution of American democracy

(Johansen, 1982).

The European settlers in North America brought with them a number of societal beliefs, and one

24




of the core beliefs centred on the role of property rights. These core beliefs were embedded in laws,
regulations and societal norms and institutions. The institutional arrangements are of particular interest,

Institutional arrangements, which here refer to the conventions that societies establish

to define their members’ relationships to resources, translate interests in resources into

claims, and claims into property rights. These relationships in turn strongly affect

resource-use patterns worldwide (Gibbs and Bromley 1989, 22).

At the time of early European settlement in British Columbia, the forest seemed to be eternal
and much effort was spent in harvesting the trees to stimulate the economy as well as to convert some
forested land into farmland (Godwin 1994). Between 1871 (when BC entered into confederation) and
1911 "the number of sawmills increased from 27 to 224...and employment from 393 to nearly 15,400"
(Marchak 1983, 33).

This forty year period represented a time of great immigration with the population of British
Columbia increasing 700% (ibid). A concerted effort was made by the colonies’, and later provincial
government, to encourage settlement and economic development. The principle policy tools employed
by the governments were Crown land grants in the earliest years of settlement, and later by the granting
of resource rights without alienating the land,

The principle of granting rights to harvest timber from Crown land, without alienating

the title to the land itself, was introduced in a Land Ordinance issued in 1865 by the

Governor of the Crown Colony of Vancouver Island. This was one year before the

colony united with the Colony of (mainland) British Columbia, and six years before the

British Columbia joined the Dominion of Canada as a province. Until then, rights to

land and resources had been conveyed through outright grants; and while that method

continued for several decades thereafter, retention of Crown ownership and provision

only of rights to harvest the timber gradually became the cornerstone of the new

province’s forest policy (Pearse 1976, Al).

The Period 1865 - 1909
The 1865 Ordinance empowered colonial administrators to issue tenures known as Timber

Leases to individuals or companies engaged in lumbering. The scale and scope of these Timber Leases

were left to official discretion, and initially the Crown retained no financial interest in the timber (Pearse
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1976). From 1865 to 1905, the period during which Timber Leases were issued, the government made
a number of modifications to this form of tenure,

..new legislation imposed ground rents, maximum terms, royalties, and, for a time,

requirements that lessees own and operate sawmills. Significantly, a legislative

amendment passed in 1891 introduced cash bonus bidding for leases, a thread of policy

which was woven into later tenure arrangements (Pearse 1976, 24).

Between 1865 and 1905, three other forms of tenure were devised. In 1888, Timber Licences
started to be issued. They were limited to 1,000 acres each and were allocated on a first come first
served basis. Designed to meet the needs of independent loggers, Timber Licences eventually became
the most common of what were to be referred to as the ‘Old Temporary Teﬂures’ (Pearse 1976). In some
areas where the quality of the trees was poor, Timber Licences were converted into Pulp Licences, which
provided some financial relief from Crown charges. Between 1901 and 1903, the government issued
a number of very large Pulp Leases, which were designed to attract investment into the pulp industry
(ibid).

In 1883-84, a grant of 1.9 million acres of forested land on Vancouver Island was granted to
support the construction of the Esquimalt and Nanaimo (E&N) Railway. This was some of the finest
virgin timbered land in the province, and is one of the better known ‘Crown Grants’ that occurred in the
early years of settlement. The E&N grant was eventually bought out by a number of individuals and
companies, with Canadian Pacific’s subsidiary Pacific Forest Products being the holder of a number of
grants. A number of other large blocks of land were Crown granted in aid of railway construction, but
the land reverted to the Crown with the failure of these enterprises (ibid).

The ‘Railway Belt’ grant of 14.5 million acres to the Dominion Government was made at the
same time as the E&N grant, though this land was to support the complption of the transcontinental

railroad through British Columbia. As part of the federal land settlement policy, the Dominion

government issued ‘Timber Berths’, which were a forest tenures giving rights to cut the timber without
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alienating the land from the Crown. These Timber Berth tenures carried rgyalty and rental obligations,
and the holders were obliged to operate sawmills. The ‘Railway Belt” was returned to the province in
1930 after almost 50 years under federal control. At the time of the return of this land, the province
agreed to honour the outstanding Timber Berths. When Pearse wrote his Royal Commission Report in
1976, there were 105 outstanding Timber Berths covering 164 thousand acres, with each Timber Berth
carrying renewable one year terms (ibid).

Timber and Pulp Leases, Timber and Pulp Licences and Timber Berths comprise what are
commonly referred to as the ‘Old Temporary Tenures’. These tenures have largely expired, and by 1976
only one-fifth of the original number remained covering an area of approximately 1.7 million acres
(ibid). The forested areas assigned under these tenures is generally high quality virgin timber, and in
land areas close to low-cost water and rail transportation routes on Vancouver Island, the lower coastal
area and along the CPR mainline to the interior (ibid).

Each form of Old Temporary Tenure was designed to meet a particular need, but they all have
three main elements in common. The tenures conferred rights to harvest the existing crop of original
old-growth, and as this crop was removed, the tenures reverted back to the crown. Second, to maintain
their tenure rights, the tenure holders had to pay annual rents (for timber and pulp leases) or renewal fees
(for timber and pulp licences and berths). The Crown also obtained royalties from the timber harvested
from the Old Temporary Tenures, with the royalty value determined by harvested volume, species, grade
and region (ibid). Third, since 1907, timber cut from the Old Temporary Tenure areas has been
subjected to provincial export restrictions (ibid). Finally, the Old Temporary Tenures were not able to
be transferred without Ministerial consent (ibid).

Concern over the alienation of Crown timber lands led to a government decision in 1896 to stop
the Crown granting of timberland with all such land remaining with the Crown. Further concerns over

lost economic opportunities and employment led to the Timber Manufacturing Act of March 12, 1906.

27




This legislation required that all timber cut on Crown land had to be manufactured in British Columbia
(Shelford 1993). This essentially stopped the export of raw logs except for those permitted to be
exported under a ministerial permit (ibid). This remains an important part of BC forest policy today.

Timber speculation began to increase around 1905. Timber in the United States was being
rapidly exploited and loggers began to travel farther north in search of virgin stands. Concerns about
exhaustion of the eastern pine forests, the construction of the Panama Canal, and strong lumber markets
drove this exploitation of west coast forests (Pearse 1989). Amendments were made to Timber Licences
(also referred to as Special Timber Licences) to make them more attractive to speculators,

The new licences did not require the licensee to be engaged in logging, to operate a mill,

or to cut the timber within any particular time, and until they were logged they were

renewable without limit. Meanwhile, the government would receive an annual

payment, but the timber would have to be paid for, through royalties which were to be

varied from time to time, only when it was cut. Finally, and importantly, the licences

were freely transferable (Pearse 1989, 13).

The use of these new Timber Licences, which were renewable annually and completely and
freely transferable, led to a large increase in timber staking activity. Over a four year period, staked
claims rose from 1,500 to over 15,000, a ten-fold increase. While the government welcomed the
" revenue, concerns grew about the timber commitments being made (Shelford 1993).

By 1907, approximately 10 million acres of Crown forest land had become committed under the
four forms of forest tenure, with 90% of this being under Timber Licences. The government believed
that the volume of timber under tenure would satisfy industry requirements for years, and suspended any

further tenure allocations (Pearse 1976). Furthermore, outright land grants were stopped completely in

1907 as a result of public concerns over land alienation and that all the best Crown timber would be fully

committed (Shelford 1993).




Fulton Commission, 1909-1910

There were numerous small businesses engaged in both the harvesting and processing of the
logs, and while many of the businesses were locally owned and staffed, this was by no means always
the case,

There were hundreds of ‘gypos’ operating in the woods, and they came from all parts
of the continent. Americans came in, logged valleys, left denuded lands, and returned
with the wealth from their sales of timber to their homes. The history and the folklore
of the industry is replete with countless stories of harsh bosses, bad working conditions,
a complete lack of regard for the environment or the future forest as small businessmen
competed to fell record quantities of timber. The forest seemed then to be endless, and
for a time so seemed the markets (Marchak 1983, 33).

The forest was not endless, and the markets were certainly not. Growing public concern over
the state of the forests and the problems prevalent throughout the forest industry were driven by strong
memories of an earlier period when hysteria over another public resource had created signiﬁcant social,
economic and political changes. The timber staking was similar to the earlier gold rush that,

...had precipitated profound political changes in the region half a century earlier.
Alarmed by these developments, the government appointed its first Royal Commission
of Inquiry into forest policy, which produced the Fulton Report of 1910. With the
meagre information available to them, the Commissioners estimated that the province
had already alienated two-thirds of its merchantable timber, and after concluding that
this would meet the needs of the industry for several decades they prudently
recommended that the remainder be held in reserve. To meet minor and special needs,
they proposed competitive, short-term timber sales, variants of which are among the
most important tenure forms in use today. Many other significant changes resulted
from the recommendations of this influential Commission, including the passing of the
first Forest Act in 1912, which provided for a provincial Forest Service and embodied
the first significant efforts toward forest protection and management (Pearse 1976, 3).

The Fulton Commission and its report represented a remarkable change in attitude towards the
forests. Until the establishment of the Forest Service there was very little comprehension of the extent
or status of the resource. Fulton was the first to recognize the need for a good forest inventory as a basis
for responsible management. He also suggested that forest revenue should be treated as,

...capital that should be used to manage fire protection, conservation, and the replanting
of areas not quickly stocked by natural regeneration. This important recommendation
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was never accepted. Successive governments have robbed the forest estate and used the
revenue for other programs without a twinge of shame at not leaving sufficient money
to ensure healthy forests for future generations (Shelford 1993, 25).

It was as if everyone believed that the forests truly would last forever and there was no need to
pay any heed to what was happening out in the woods,

In Canada, unfortunately, conjecture has not yet become tinged with the same hues of

certainty. Forest statistics have been, in the immediate past, the wildest guesswork, and

even recent revision by the small forest services that have struggled into existence is
based upon very little information (Fulton 1910, D14).

BC'’s First Forestry Act, 1912

The Fulton Report recommendations were well received and many were incorporated into the
first Department of Forests Act, (hereafter referred to as the Forest Act) passed in 1912 (Pearse 1976).
The Forest Act created the Forest Service and also introduced new licensing arrangements, with the most
important being the creation of the Timber Sale Licence (ibid). Areas of timber that were to be sold
were surveyed, cruised and the timber was classified as to quality, species, etc. Timber sales were
advertised in the British Columbia Gazette for a minimum of three months and competitive bids were
made by way of sealed tenders accompanied by a deposit of at least 10% of the bid price. Pearse notes,

In addition to the standard rental and royalty, a successful applicant was obliged to pay

to the Crown the appraised upset price determined by the Forest Service and any bonus

he bid above the upset price, as well as the costs of advertising, cruising, and surveying.

The Timber Sale Licence system grew in importance in the years following 1912

because it was the only means available for disposing of new rights to Crown timber

(other than Hand Loggers’ Licences). Its use extended well beyond a major device for

serving the needs of an expanding forest industry. Until sustained yield policies were

introduced in 1948 the Forest Service processed Timber Sale Licences almost without

restriction in response to applications, and this form of tenure in its various forms has

since become the most important means of conveying rights to Crown timber (Pearse
1976, A7).

The Timber Sale Licence introduced another legislative change to forestry in that each licence

was subject to special conditions which addressed proper harvesting, protection and forestry practices.
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The terms of the Timber Sale Licences varied, but the most common term was for two or three years

(Pearse 1989).

The Period 1912 - 1942

Between 1912 and amendments to the Forest Act in 1947, timber was cut from much of the land
that was alienated prior to the Fulton Commission and the majority of this land reverted back to the
Crown through timber removal, default on taxes and rentals or for other reasons (Pearse 1976). During
the next 35 years, which saw two world wars and the Great Depression, there was little change in tenure
policy.

By the middle of the 1940s, the only significant method for obtaining new timber rights were
through the short-term Timber Sale Licences, a system that was in wide-spread use. By 1945, the
Timber Sale Licences accounted for over half of the interior lumber harvested and approximately 25%
of the entire provincial harvest (Pearse 1989).

While the government had prohibited the transfer of forest land into private ownership, there
was no legal way to regulate or restrict the annual timber harvest which had increased significantly.
There was also no legislation addressing the restoration and maintenance of the productive capability
of logged off lands to ensure a sustainable forest industry, H.R. MacMillan, then one of BC’s most
influential forest industry executives believed that there was little or no rational forest management in

either Canada or British Columbia (Drushka 1995).

First Sloan Royal Commission On Forestry, 1943 - 1945
Industry found the system frustrating and considered it inadequate to provide the secure
feedstock supply that they required to invest in new processing facilities. This along with concerns about

the unbalanced pattern of timber harvesting and inadequate silviculture and forest management (Pearse
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1976) led to the first Sloan Royal Commission on Forestry in 1943-45.

The first Sloan Commission is noted for significant tenure reform and incorporating the concept
of Sustained Yield into forest management. Sloan believed that the,

...public interest required such a policy in order to gain maximum advantage from the

province’s forest resources, and to provide stability to the industry and the communities

which depended upon them. Forest land, he [Sloan] proposed, should be managed to

produce timber in perpetuity (Pearse 1976, A9).

To achieve this, Sloan proposed two new types of sustained yield management units. The
‘Private Working Circle’ enabled owners of Crown-granted land and old temporary tenures to combine
their holdings to which would be added additional Crown timber land. This would, theoretically, create
a coherent management unit that would be subject to sustained yield management by industry, with the
Forest Service ensuring that public concerns and safeguards were addressed.

The second sustained yield management unit was a ‘Public Working Circle’ that incorporated
all provincial crown forest lands not taken up in the Private Working Circles, with the land being
managed by the Forest Service and serving the needs of the smaller and unintegrated forest enterprises
(Pearse 1976). The government incorporated most of Sloan’s recommendations in amendments to the
Forest Act passed in 1947 (Pearse 1976).

It is interesting to note that Sloan was made aware of timber being harvested in one part of the
province and processed elsewhere, resulting in the loss of potential processing employment in
communities close to the harvesting area. Such an arrangement had been cunningly devised by
MacMillan in order to access some valuable timber near Shawnigan Lake on Vancouver Island and to
avoid keeping open the mill that was located there. This was one of the symptoms of an industry that
was becoming increasingly more concentrated
(Drushka 1995).

Beginning in 1942 and throughout the first Sloan Commission, C.D. Orchard, the province’s
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Chief Forester, had an agenda to bring about sweeping changes to the provincial Forest Act (Drushka
1995). Orchard proposed a tenure called a Forest Management Licence (FML), which would see the
land still owned by the Crown but the timber harvesting rights being sold to a forestry company which
would also be subject to reforestation and management obligations. The intent was to open up large
tracts of forest land to the companies without either alienating the land from the Crown or having the
inadequate reforestation and forestry management practices of the past continue to be the norm.

The retention of public ownership of the forest land was a guiding principle in the new forest
tenure policy. Orchard emphasized this in a presentation to Sloan in January 1945,

It might be argued theoretically that it is the function of the forester to grow the forest

crop and that there his interest comes to an end; that harvesting and land tenure need not

concern him. Practically, these three fundamentals - land tenure, forest culture, and

harvesting - cannot be divorced. You can afford to harvest forest crops from lands held

under a one or five or ten-year tenure, but you cannot afford to grow overlapping crops

that will take from 50 to 150 years to mature on lands held under anything less than

some form of perpetual tenure. How forest lands shall be held, who shall own them,

who is to harvest the crop, and how the crop is to be harvested, therefore, are questions

of primary importance in any intelligent forest program...the policy of public ownership

of forest lands which has obtained in British Columbia up to the present is wise and

should be continued (Mahood and Drushka 1990, 107-108).

In his Royal Commission report, Sloan made reference to the debate of private versus public
forest land ownership,

The Licence area is a Tree Farm; who owns it, who manages it, now or in the future, is

of secondary importance, provided it is managed with ability, interest, and imagination

(Mahood and Drushka 1990, 108) .

It is unlikely that Sloan anticipated the concentration of corporate control over the FMLs. In
his report he makes reference many times to the importance of the forest being managed to address
community concerns and the dangers of over harvesting,

Areas of reverted land situated in or near settled communities could also be managed

on a sustained-yield basis as public working circles by municipal authorities, subject to

regulations designed to prevent improvident future management and transactions in
relation thereto (Sloan 1945, Q147).
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Ghost towns in the Interior bear distressing and silent witness to the past policy of too
many mills cutting out areas that could have supported in perpetuity, on a system of
planned management, the potential capacity of probably half of them (Sloan 1945,

Q148).

Sloan was sensitive to the growing public concerns of forest industry concentration and control
of the resource, with MacMillan Company’s controversial purchase of the Victoria Lumber and
Manufacturing Company in 1944 undoubtedly giving him pause to think. He directly addressed this in
his final public session,

The position [MacMillan takes] is that this is our timber, and we propose to do what we

like with it. There is no law in the country to prevent me from buying a mill, closing

it down, and disposing of my timber as I see fit. That is the privilege the buyer has.

Now should the present state of the law be continued from the point of view of an

economic policy is a question including many factors. Should a small community

suffer because of modern trends concentrating industries in large cities - that is

something to be considered (Drushka 1995, 246).

Sloan also raised concerns over very large scale or regional forest control in his report. These
concerns anticipated the potential for conflict between regional and local forest planning concerns and
needs, and the potential for local needs not to be met within a system of forest management and control
that was ultimately driven by regional needs,

I cannot subscribe, with respect, to the suggestion that the entire coast be treated as one

working-circle and that the over-all cut be kept within the yearly or periodic increment

of that production unit then the whole Coast will be on a sustained-yield basis. If, on

the other hand, individual working circles are over cut the Coast will not be on a

sustained-yield basis notwithstanding the fact that the over-all Coast production remains

within the total Coast increment (Sloan 1945, Q148).

Mahood and Drushka (1990) argue that Sloan believed that the practice of long-term dedicated
forestry found in the private forestry of Europe and the United States would also develop on public land
held under tenure.

H.R. MacMillan and a number of private foresters opposed Orchard’s scheme because of the

power over private forestry companies that it provided to the government and especially its Chief

Forester C.D. Orchard. There was fear that the politicians and bureaucrats would not administer the
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forests properly (Drushka 1995). This fear appears to have been well founded, as in early January 1947,
American Celanese, a New York pulp company with no prior interest in BC, had
received a reserve of Timber, for a huge Forest Management Licence in Kenney’s
[Forest Minister] riding near Prince Rupert. Approval had come from Kenney,
apparently with Orchard’s agreement, even though the amendment to create the licences
had not yet been tabled in the Legislature. Placing the area under reserve prevented
anyone else from obtaining timber rights in the area until an FML was granted or
refused. In late January, the Celanese group was back in Victoria, this time
accompanied by Bob Filberg from Canadian Western, demanding another reserve on
prime timber lands on the islands in Johnstone Strait, between northern Vancouver
Island and the mainland. The timber in this area was of critical importance to market
loggers and the independent mills to whom they sold. The delegation was turned down,
but Filberg later returned with another US company, Crown Willamette, and was
granted a reserve on the area (Drushka 1995, 277-78).

1947 Forest Act

On April 3, 1947 the amendment to the Forest Act was passed and Forest Management Licences
became the only means by which the forest companies could enter into management arrangements on
Crown Land and access the Private Working Circles.

In 1948, an amendment was made to the Forest Act to introduce the Farm Woodlot Licence.
This forest tenure was to provide sufficient crown forest land to farmers to yield a maximum of ten
thousand cubic feet per year, including that timber harvested from the farmer’s private land. The licence
was intended to provide timber for winter harvesting émployment to the farmers and to encourage
management of their timber lands. The licence was not transferable and was subject to stumpage. It was

a good idea which did not prove to effectively work in practice (Ainscough, 1974).

The Period 1948 - 1955
In time, FMLs were to be known as Tree Farm Licences (TFLs). Initially the FML/TFLs were
given perpetual terms, to reflect the belief that a long term tenure was essential to provide an incentive

for forest management. Those issued after 1956 (Second Sloan Commission) were given 21 year terms
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(Ministry of Forests 1991). Following the Sloan Commission, the forest companies immediately began
to submit applications and to begin the process of lobbying and jockeying for FML awards - MacMillan,
a critic of the FML system had no choice but to seek awards of the tenures he disagreed with (Drushka
1995). Later that year,

MacMillan made a futile attempt to convince Orchard to establish some clear principles

for allocating the licences, to replace the arbitrary procedures by which the minister of

forests awarded them. It was unclear, for instance, whether more than one application

would be considered for a FML on an area placed under reserve (Drushka 1995, 279).

The award of Forest Management Licences appeared to have been a fairly arbitrary and
controversial procedure,

Applications submitted to the Minister were advertised, and sometimes public hearings

were held, but the legislation gave unqualified discretion to the Minister to decide how

many licences were to be issued, what size they would be, and which of competing

applicants would be successful. Although the Crown lands committed under these

licences would otherwise have been available for development under Timber Sale

Licences, there was no provision for competition for these allocations. Because there

were many conflicting applications and no clear criteria governed Ministerial discretion,

awards sometimes generated a good deal of criticism from unsuccessful applicants as

well as from the independent logging industry which was concerned about its narrowing

opportunities to acquire harvesting rights (Pearse 1976, A10-A11).

In his 1945 report, Sloan recommended a follow-up Commission in ten years, to which he was
subsequently appointed in 1955. In the ten years between the two Sloan Commissions the government
had awarded 23 Forest Management Licences, given preliminary approval to 18 and had received
applications for a further 28 (Pearse 1976). By 1955, Orchard’s and Sloan’s visions of a few hundred
modestly sized FMLs had not transpired, and there existed a handful of some very large licences,
including in some cases land reserved in Public Working Circles that was meant to be managed by the

Forest Service to serve the needs of small operators and unintegrated forestry companies (Drushka

1995).
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Community Forests In The Districts Of North Cowichan And Mission

Community forestry, while addressed in the First Sloan Commission, remained a relatively
unimportant tenure option, with only two communities, the District of Mission and District of North
Cowichan, actively pursuing community forests. Mission had a thousand hectares of forested land which
in the 1930's had reverted to the community by tax defaults. To this base, additional crown land was
sought,

Around 1948, revisions were made to the Municipal Act in BC which allowed the

formation of this land into the Mission Municipal Forest Reserve. Starting in 1946, -

various representations were made to the BC government that Crown forest land within

the municipality be turned over to Mission to be managed along with the municipal

land. In 1954, after earlier denials by the province, an agreement in principle was

reached to turn over this Crown forest land for Mission to manage. Following

submission of an appropriate Working Plan, Tree Farm Licence 26 (known as a Forest

Management Agreement then) was issued to the district of Mission in 1958 (Allan and

Frank 1994, 721).

The District of North Cowichan did not pursue a Crown forest tenure - perhaps given their larger
land holdings than Mission. In June 1946, the District of North Cowichan incorporated six blocks of
municipally owned forested land, totalling 4,800 ha, into a forest reserve under a by-law passed by the

District Council. This 4,800 ha of forested land had reverted back to the community as a result of non-

payment of taxes during the 1930's and early 1940's (Allan and Frank 1994).

The Second Sloan Royal Commission on Forestry, 1955 - 1956

The second Sloan Commission ran from 1955-56 and produced a report in 1956 that addressed
primarily administrative concerns. While it was longer than the report of a decade earlier, its
recommendations were not nearly as far-reaching (Pearse 1976).

In his second Royal Commission, Sloan continued to support the FML/TFL tenure type. He was
harshly critical of the more than two million acres of forest land that had been cut down and left in a Not

Satisfactorily Restocked (NSR) state, and noted that most of this derived from Timber Sales
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administered by the Forest Service, that carried no reforestation requirement. As Fulton had in the first
Royal Commission, Sloan made strong recommendations that all cut over forest land be restocked and
that young growth be protected from fire (Shelford 1993).

Sloan was also growing increasingly aware of the corporate concentration and was cognizant
of the importance of competition in the industry in order to determine the true value of the forests
(Shelford 1993). This indicated a growing awareness of how fewer companies were controlling a larger
volume of the harvest and was to be a concern that Pearse addressed in his Royal Commission in 1974-
76.

Sloan arguably contributed to the corporate concentration though the creation of the Private
Working Circle to which the larger and integrated companies could contribute their private and Old
Temporary Tenure Land that would be combined with additional Crown land to create a sustained yield
management unit. The non-integrated mills and independent loggers did not have the land base (either
private or through tenure) to be eligible to access this additional Crown land. Similarly, the appurtenant
mill clause, requiring a mill for processing the timber harvesting off an FML/TFL, was not something
that the independent operator could provide in order to be awarded an FML.

It was during the second Sloan Commission that R.W. Sommers, Minister of Forests, was first
accused of accepting bribes in the award of licences - particularly in the award of FML # 22 to BC Forest
Products (Garner 1991). Sommers and another man by the name of Wilson Gray were later to be

sentenced to five years in jail (Drushka 1995).

The Period 1956 - 1974

In the decade following the Second Sloan Report, the government awarded twenty more Tree
Farm Licences. Since that time, a number of thém have amalgamated.

Initia]ly, in fact for the twenty years following the second Sloan Royal Commission on Forestry,
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timber from the Public Working Circles (or Public Sustained Yield Units (PSYU) as they were later to
be called) was accessed by Timber Sale Licences. The Timber Sale Harvesting Licence (TSHL), which
evolved from the Timber Sale Licence, was introduced in the mid-1960s. This was a volume based
licence with a specified annual harvest rate from within a designated PSYU. The first TSHLs carried
terms of 21 years, but after the first 15 TSHLSs had been issued, a term of ten years became the standard
(Ministry of Forests 1991). The TSHL was to evolve into the modern day Forest Licence.

In the 1960s another tenure called Pulpwood Harvesting Area Agreemerits (PHAs) were
introduced (Pearse 1976, Marchak 1983). The first PHA was signed in 1962 (Pearse 1976). These were
designed to supply pulp mills with pulp logs. PHAs gave the holder the right to harvest pulpwood from
within its boundaries which included several PSYUs. In fact, the right was rarely, if ever exercised, due
to an adequate supply of sawmill residues. There were efficiencies that could be realized by having all
logs (saw and pulp) harvested by the same operators, with the sawlogs recovering any dimensional wood
and all residue and chips being directed to the pulp mills - the ‘chip direction’ policy (Ministry of Forests

1991).

The Royal Commission On Forest Resources (Pearse Commission), 1974 - 1976

Concerns about forest tenures and their policy implications and the ability of the forest service
to administer an ambiguous and confusing public policy (Marchak 1983), along with concerns about the
state of the forests and perceived timber shortages were some of the issues that led to the establishment
of the Royal Commission on Forest Resources in 1974. It is noteworthy that the state of the forests and
perceived timber shortages were the same concerns that led to the previous three Royal Commissions
being held and would indeed be thg primary reasons for the future Peel Commission.

Peter Pearse, a University of British Columbia economics professor was the sole commissioner

for what was to be called the Pearse Commission. This two year commission recommended major
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revisions to the tenure system and addressed a number of issues including, but not limited to:

. the emergence of problems related to the protection of the natural environment;

. concerns about continuing corporate concentration in the forest industry;

. the need to anticipate the transition from old growth to second growth and deal with the ‘Fall
Down Effect’;

. the need to address the increasing governmental and public interest in the development of the
forest industry;

. the growing need for an expert and efficient public forest administration;

. the need to improve the forest tenures that had successfully established the forest infrastructure

and which now needed to be modified to address more comprehensive forestry and not just the

conversion of old growth into managed second growth;

. the need to modify forest tenures to address ‘non-industrial values’ (Pearse 1976).

The Pearse Commission made a number of recommendations to address tenure reform and there
was obvious interest and support in smaller tenures and community forestry. Pearse recognized the
power of tenures,

The government’s freedom to chose among alternative forms of rights offers one of the

most powerful means of shaping the development of the forest industry. Because [ want

to emphasize the impact of tenure arrangements on the structure of the industry, and

hence the need for a deliberate policy to achieve the public objectives, I offer some

general suggestions for selection among the various licensing arrangements... (Pearse
1976, 115).

Following the submission of the Commission report in 1976, a Forest Policy Advisory
Committee was struck to deal with implementation of the recommendations. The NDP government lost

the election that year and the Social Credit Government failed to implement most of Pearse’s

recommendations.

The 1978 Forest Act

A number of forestry practice recommendations were adopted leading to new forest and range
legislation in 1978 as well as a new Ministry of Forests Act, 1978 (Ministry of Forests 1991). This Act
established explicit goals for the Ministry of Forests and recognized for the first time, forest values other

than timber and range as elements of the ministry’s mandate (Haley and Luckert 1998). There were also
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decisions made that flew in the face of the Pearse recommendations - such as not amalgamating the
Wildlife Branch into the Forest Service.

The new legislation brought substantial changes to existing licence agreements and additional
new licencing agreements were introduced (Robinson 1995). The early TFLs lost their perpetual term,
and all were replaced without competition (ibid). ‘Evergreen’ replacement provisions were introduced
for Tree Farm Licences. This involved updated conditions being offered to the TFL holder every ten
years (later changed to five years), and if they chose to accept the new conditions, the licence was
replaced with another 25 year term. If the TFL holder did not accept the new conditions, or chose not
to apply for replacement, they could retain the TFL under the original terms for the balance of the 15
years remaining in the term, at which point the licence expired.

The PSYUs (originally called Public Working Circles) were reorganized and renamed Timber
Supply Areas (TSAs), of which there are now 35 in the province. An annual allowable cut was assigned
to each and apportioned to the various types of new licences on a prorated basis determined by the
former licence agreements (Ministry of Forests 1991).

A number of new licences were introduced to address harvesting in the TSAs, including:

1) Forest Licences which replaced the Timber Sales Harvesting Licences and Timber Sales Licences.
It should be noted that the Forest Licence also replaced the timber sale licences that had been earlier
awarded as ‘Third Band Sales’ whose purpose was to improve timber utilization;

2) Pulpwood Agreements replaced the Pulpwood Harvesting Area agreements;

3) Timber Licences replaced the Old Temporary Tenures that had remained in good standing, many for
over 90 years;

4) Woodlot Licences, replaced the Farm Woodlot Licences and enabled a broader spectrum of
entrepreneurs to combine private land with additional crown land in order to have a larger and
theoretically more economic forest base to manage. Woodlots can be awarded without a private land
component. The contribution of private land is one of the three main factors considered in the awarding
of a Woodlot Licence, the other two being the management intent and the skill and experience of the
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applicant." Restricted to 400 ha on the coast and 600 ha in the interior, the Woodlot Licence is
essentially a miniature TFL, but with different conditions for award and with different policy objectives;

5)The Small Business Forest Enterprise Program (SBFEP) was established. The objective was that a
portion of the allowable cut would be competitively awarded to two classes of non-quota holders
(operators with no access to long-term crown timber supplies), those with sawmills and those without
(Robinson 1995). Today the SBFEP accounts for approximately 15% of the provincial AAC (Haley and
Luckert, 1998).

Following the passage of the new Forest Act in 1978, the forest industry in British Columbia
continued to expand and the provincial Annual Allowable Cut continued to increase, driven by large
increases in the interior cut (Travers 1993). Poor economic conditions in the early 80's led to a
government decision to introduce ‘sympathetic administration’ in which standards were relaxed and
sometimes ignored in order to foster a more favourable operating climate. This resulted in reduced

forest management quality and from 1982 to 1987, it cost the government $1.1 billion more to administer

the forests than it received in revenue (Garner 1991, Travers 1993).

Forestry And Sustainable Development

Sustainable development became a public consideration with the publishing of Our Common
Future in 1986. The World Commission on Environment and Development was set up as an
independent body by the United Nations in 1983. The commission’s role was to re-examine the critical
environment and development problems on earth and to formulate realistic strategies to attain the
development goals without creating unacceptable environmental tradeoffs not only to the current
planetary residents but also future generations. Forestry, being a renewable resource, came under much
public scrutiny. There was incréased public concern and discussion about the relationship between
current forest management and future forestry opportunities. There was increased understanding of the

issues of access, cost and benefits,

"Waters 1997
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...physical sustainablility cannot be secured unless development policies pay attention
to such considerations as changes in access to resources and in the distribution of costs
and benefits. Even the narrow notion of physical sustainability implies a concern for
social equity between generations, a concern that must logically be extended to equity
within each generation (The World Commission on Environment and Development
1986, 43). ‘

There was also concern about developmental impacts on ecosystem complexity,

Development tends to simplify ecosystems and to reduce their diversity of species. And
species, once extinct, are not renewable. The loss of plant and animal species can
greatly limit the options of future generations; so sustainable development requires the
conservation of plant and animal species (The World Commission on Environment and
Development 1986, 46).

Widespread discussion about how sustained yield did not equate to sustainable development
occurred and a paradigm shift in forestry thinking began,

One way to look at the relationship between biodiveristy and sustainability is that
biodiversity provides enduring options for sustainable management. As Leopold (1949)
noted, "to keep every cog and wheel is the first precaution of intelligent tinkering."
Particularly when the future is unpredictable, as it surely is now with human population
growth, irrational energy policies, climate change, ozone depletion, and other global
problems, it makes sense to maintain as many options as possible. A landscape with a
great diversity of habitats, species and genotypes is likely to be more adaptable to
change than is a monoculture. A most important question we must ask with regard to
sustainablity is what do we wish to sustain and why? This is essentially an issue of goal
setting. We need to pay more attention to where we wish to head with our land
management programs and to what values are behind those objectives. It our goal is
only to maintain an approximately even flow of wood products, then we have a
seemingly easier task than if we have to worry about sustaining the food webs and
nutrient cycles that maintain soil productivity. Of course, in the long run we must think
about maintaining soils and ecological processes if we want a sustained yield of wood
products. Maintaining watershed integrity may require even more restraint (Noss 1993,
19).

The softwood tariff dispute with the United States, with its origins in the early 1960s, was
ongoing at this time (Mitchell-Banks 1986). Historically, the Council of Forest Industries (COFI) had
served as the negotiator for the British Columbia forest industry, but this time the provincial government
decided to usurp their role and enter into negotiations directly.. As this was an international matter, the

Canadian government were also involved. In 1986, a Memorandum of Understanding was agreed to,
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which saw Canada agreeing to collect a 15 percent export tax, with the tax being collected until the
provinces increased their stumpage by an equivalent amount (Robinson 1995).

The provinces did adjust their stumpage systems to collect an equivalent amount in lieu of the
duty, and there was an increasing demand to simplify the complex stumpage appraisal system. The
provincial government made an amendment to the Forest Act which saw the Comparative Value Timber
Pricing System replacing the Residual Value System for stumpage appraisals (Sterling Wood Group Inc.
1990). Another Forest Act amendment transferred the cost of reforestation and basic forestry'? onto the
major licensees (TFLs and FLs). This was a government policy to place greater responsibility on
industry for returning logged forest land to forest production (ibid).

In 1987 and 1988, the allowable cut of all major licences was reduced by 5% with the volume
transferred to the SBFEP. In 1988, a licence transfer penalty was introduced which took back 5% of the
volume of most licences, each time the control of these licences changed, with the take back volume
being directed toward the SBFEP (Robinson 1995).

In 1989, the Canadian Forest Service commissioned Environics Research Group Limited to
conduct a public opinion survey on forestry in Canada. Numerous questions were asked of the public,
with all provinces, various community sizes and income groups being interviewed. One of the strongest
results was that 51% of the Canadian public felt that the harvesting rate was too high, with the BC public
response being slightly higher at 52% (Environics Research Group Limited 1989).

The Canadian Council of Forest Ministers held a National Forum on "Sustainable Development

12Basic Forestry involves the the minimum amount of silviculture required to ensure the
renewal of the timber crop to maintain long-run sustained yields. This involves planting seedlings
or ensuring that natural regeneration attains the free-to-grow stage at which point the new crop
becomes the responsibility of the Ministry of Forests. At times some brushing and weeding activity
is required to ensure that the seedlings reach the desired height within the license green-up
(restocked) time requirements. '
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and Forest Management" in February 1990. The Honourable Charles W. MacNeil, Chairman of the
Canadian Council of Forest Ministers provided the opening address, and he discussed the purpose of the
forum,

Our objective during this forum, is to encourage an exchange of views and develop a

consensus on what sustainable development means for forest management, and to

outline an action course for its achievement. To arrive at that consensus, a wide range

of issues will be discussed (MacNeil 1990, 3).

Numerous speakers addressed the concept of sustainable development, but the discussion was
characterized more by questions than by answers. The closing remarks of the Honourable Frank Oberle,
Minister of Forestry for Canada are telling,

I admit we have a long way to go before we achieve applied sustainable forest

development, whatever that means. But the process has begun (Oberle 1990,
45). :

The Forest Resource (Peel) Commission, 1989 - 1992

Growing public concern over the state of the forests, the concentration of harvesting rights and
processing facilities in the hands of the major forest companies and a move by the Government in 1989
to convert Forest Licences into Tree Farm Licences led to a strong public backlash. There was growing
discontent with the Ministry of Forests and the Honourable Dave Parker, then Forest Minister, suggested
the establishment of a permanent Forest Resource Commission. The Peel Commission was established
in 1989, and while it only lasted three years (being struck after the NDP were re-elected in 1992), it

addressed a number of issues including, but not limited to (Forest Resources Commission 1991):

. integrated land management for all users;

. native land claims (it was clear that the people felt there could be no land-use strategies
drafted without resolution of these problems);

. the need for public participation and local input in joint management decisions; '

. the need for better inventory for all forest users;

. concern for the environment;

. education not keeping up to the realities of life and needs for the future;

. concern for large companies dominating the industry;
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. a desire for smaller clear cuts or none at all;

. wilderness;

. restrict the use of herbicides;

. more Woodlots;

. more community forests and other new alternative tenures
. an increased level of coordinated land use planning

. more logging determined by silviculture concerns.

The Peel Commission made 108 recommendations (Forest Resources Commission 1991). The

most important of these resulted in:

1. the establishment of the Commission on Resources and Environment (CORE) and its attendant
legislation that addressed coordinated land use planning;
2. the implementation of the Timber Supply Review (TSR) process that inventoried all of BC’s

Crown forest land;

3. the implementation of the Forest Practices Code (FPC) and its attendant legislation;
4. the implementation of the Protected Areas Strategy (PAS);
5. the establishment of Competitive Sort (Log) Yards to determine the value of logs.

The Peel Commission made a number of specific recommendations regarding tenure reform,
which though not implemented presented a strong argument for small tenures and community

involvement. The recommendations addressing smaller tenures and community involvement were as

follows:

. Recommendation 4: "that public involvement be set out in legislation and cover all aspects of
the planning process" (Forest Resources Commission 1991, 10);

. Recommendation 46: "the Allowable Annual Cut freed up in (45) [refers to recommendation 45
which recommends that manufacturing facility owners only have 50% of their fibre
requirements met under tenure] either be managed by the Forest Resources Corporation or
reallocated to small area-based tenures managed by communities, Native Bands and Woodlot
operators, etc. These small tenures will be restricted to those who do not own or control
processing facilities" (ibid, 19-20);

. Recommendation 68: "category 1 and 2 of the small business program be phased out as the new
tenure system is introduced. As wood then becomes available, it should be reallocated to small,
non-processing area-based tenures managed by Woodlot operators, communities, Native Bands,
etc. or managed by the Forest Resources Corporation as appropriate” (ibid, 25);

. Recommendation 108: "all major areas where public participation is required in the planning
and management of forest land based activities be enshrined in legislation" (ibid, 40).

The Peel Commission findings were distributed throughout the province and subject to review
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and commentary. The proposals for comprehensive land use planning and improved inventories were
less controversial than the establishment of a Crown corporation to manage the province’s commercial
forests (Haley and Leitch 1992).

The greatest concern regarding the Commission and its findings is that it lacked the cohesive
force of clearly defined goals for the provincial forests and related industries, and the absence of clear
goals and strategies for the development of the province’s forest products manufacturing sector (ibid,

55).

Forest Licences Awarded to Communities, 1995 - 1996

The BC government, while appearing to renege on promises of tenure reform made in 19955,
are taking some steps to address the public interest in community forests. There have been a number
of announcements of non-replaceable Timber Licences targeted for communities, with one involving
approximately 80,000 cubic metres of reserve wood that was made available for two community forest
licences and replaceable forest licences to génerate employment within the Kootenay Lake Timber
Supply Area (TSA) (Creston Valley Advance [Creston, BC], 2 January, 1996).

In September 1996, a Memorandum of Understanding was signed between the Islands
Community Stability Initiative (ICSI) and BC Ministry of Forests in which a volume of wood was
committed to be redirected towards a community tenure(s) on the Queen Charlotte Islands (ICSI and BC
Ministry of Forests, 1996).

Details on existing forests (both areés and timber volumes) managed by communities can be

found in Appendix A.

BPetter 1995
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Community Forest Initiatives 1997 - 1998.
In July 1997, the report Forests in Trust: Reforming British Columbia’s Forest Tenure System
for Ecosystem and Community Health by Cheri Burda et al. of the University of Victoria was released.
This study explores,
...alternatives to the current management of forest resources that can achieve both
ecosystem protection and long term community stability. The report’s findings and
recommendations are predicated on maintaining forest ecosystem health as the enabling

context for all resource activities (Burda et al. 1997, vii).

The Forests in Trust report argues that,

Opportunities for local, small-scale forestry in BC include the Woodlot Licence

Program, the Small Business Forest Enterprise Program and community controlled

tenures. The legislative framework which is oriented to large-scale timber production,

and based on centralized management, limits these opportunities (ibid, vii).

The Forest in Trust report argues for the need for eco-system based forestry and community
tenures and that ecosystem-based community management is the goal that should be pursued. The
primary policy initiative to achieve this would be establishing the Commuinity Forest Trust Act which
would be,

...intended to provide a vehicle by which forest lands currently under exclusive Crown

control can be shifted into an ecosystem-based "trust" status. The trust would be jointly

held by the province and a designated community authority, the latter acting as the
permanent trust manager (ibid, xii).

This work is valuable in being quite visionary and providing a critique of current forestry
management and tenures and raising the issue very successfully on a public and province-wide level.
The report was widely read and was dispussed in a number of symposia, workshops and conferences
including the most recent October 1998 International Workshop on Ecosystem-Based Community
Forestry that was attended by 80 people from 20 countries.

The report proposes a total of 48 recommendation in three sets or categories:

. General recommendations for tenure and policy reform within the basic context
of the current legislative and management regime;
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. Specific recommendations for a comprehensive process to support the

transition to an ecosystem-based community regime;

. Recommendations to facilitate economic transition based on reduced volumes

of timber (Burda et al. 1997, 127).

The report sets out a number of well thought out recommendations such as increasing the
Woodlot program and designing a community based tenure that have been pursued by the Ministry of
Forests to some extent. The report would have been strengthened by increased emphasis on addressing
the economic transition that would occur with the recommendations. The report is hampered as it is
largely determined by the primary argument of eco-system based forestry (a subject that is controversial
in that it is open to widely disparate descriptions) and secondarily by the importance of community
control. The two can in fact be totally exclusive.

The Jobs and Timber Accord announced on June 19, 1997 represents another government
forestry initiative in which,

The BC government, industry and all other forest sector stakeholders recognize that if

we don’t look after our forest, we will not sustain our jobs, communities and

environmental integrity. This shared understanding underlies the Jobs and Timber

Accord announced on June 19, 1997 (Ministry of Forests 1997a, 1).

It is important to note that tenure reform or the concept of community forestry does not fall under the
five Key Accord Principles though under the ‘General’ section of the accord community forestry is
addressed,

The Government will design and pilot at least three community forest tenures, where

AAC is available, to allow resource communities and First Nations (including through

joint ventures) to participate directly in managing the forest to create sustainable

employment (Ministry of Forests 1997b, 3).

On October 22, 1997, the BC government announced the establishment of a Community Forest
Pilot project being established under the Jobs and Timber Accord. Forest Minister David Zirnhelt in

making the announcement, indicated that the government had provided some forest management

opportunities in the past through tenures such as forest licences, but that many communities have said
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that they want more local involvement in forest management and this new initiative shows government
has listened and responded (Ministry of Forests 1997¢).

On December 3, 1997 the advisory committee was appointed with representatives from
communities, First Nations, academia, industry and environmental groups (Ministry of Forests 1997d).

The committee was required to make the following recommendations by the indicated deadlines,

. Initial recommendations regarding the framework of the tenure models to be developed:
December 19, 1997.

. Final recommendations regarding tenure structure and definition of "community": February 27,
1998.

. Recommendations regarding the pilot selection criteria: February 27, 1998.

. Recommendations regarding suitable pilot test sites: May 30, 1998.

. Recommendations regarding monitoring and evaluation criteria:

May 30, 1998 (Ministry of Forests 1997d, 2).

The final recommendations of the committee were made in May 1998 and the proposed
legislative amendments to implement and pilot community forest agreements were introduced in the
legislature on June 16, 1998 (Ministry of Forests 1998, 1). A copy of the committee’s Final
Recommendations on Attributes of a Community Forest Tenure is provided in Appendix F and the
proposed changes (Bill 34) are included in Appendix G. These recommendations and proposed changes
are addressed in detail in Chapter VI, the chapter on the design and discussion of proposed community
forest tenures.

On September 17, 1998, the Ministry of Forests released the Request for Proposals for
Community Forest Pilot Agreement document (Ministry of Forests 1998a) and by the January 15, 1999
deadline, 27 communities had submitted proposals for community forests under the pilot program
(Ministry of Forests 1999).

There have been five forestry commissions in the span of 83 years, and forestry regulation, the
understanding of property rights and the use of tenures has changed dramatically. Community forestry

has been directly addressed in the last four forestry commissions and was recently actively investigated
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by a Ministry of Forests appointed committee. The concept of community forestry has existed in the
public policy realm in British Columbia since 1943 when it was raised in the First Sloan Commission
but only within the last five years has it started to become a high profile issue to investigate.

This lag in government interest or action on community forest might be attributed to a number

of factors including:

. the lack of a provincial-wide concern regarding timber supply and community stability until the
last two decades;

. the powerful lobby of forest companies and indeed the Ministry of Forests who have wanted to
retain control over the forest resource;

. The lack of organized lobbying by communities for community forests - the involvement of the
UBCM in lobbying for community forests is a relatively new focus over the last three years;

. The lack of faith on the part of the government that communities can manage forests - this has

been strongly demonstrated in a number of meetings between the author and a number of
government officials;

Community forestry as with any forestry on Crown lands involves a tenure and a review of

tenure is necessary.

CHARACTERISTICS OF FOREST TENURES.

British Columbia is currently experiencing a number of public policy failures within

the forestry sector, including:

. silviculture that meets minimum legislated standards rather than being optimal for each site -
the Innovative Forest Practices Agreements are exploratory efforts to address this;
. forest management that has historically focussed on harvesting and conversion of old growth

stands to second growth. This has precipitated the ‘fall down’ effect and created a managed
forest with reduced biodiversity and concerns about the ecological integrity and ecological

health;

. inadequate management of non-timber values - with the Forest Practices Code and the Protected
Areas Strategy attempting to address this;

J a non-competitive provincial market for logs as a result of the tenures. The Vernon log yard,

amongst others, was established in response to one of the Peel Commission recommendations
(#47) addressing this lack of competition;

. and a divergence of intentions or planning concerns between the Ministry of Forests, the forest
industry and communities - as evidenced by the number of initiatives by communities to control
forest land around them.
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In order to create and evaluate tenure types, a number of common components must be
considered. Some general characteristics of property rights (Scott and Johnson, 1983) that are applicable

to forestry tenure include:

. Comprehensiveness;

. Duration;

. Transferability;

. Right of tenure holder to economic benefits;
. Exclusiveness;

. Security.

Some additional characteristics (Haley and Luckert, 1990) that should also be considered

include:
. Use Restrictions;
. Allotment Types;
. Size Specifications;
. Operational Stipulations;
. Operational Controls.
Comprehensiveness

This refers to the number of characteristics or attributes of the forest property that the tenure
holder has control over. For example, mineral rights, water rights, recreation rights and wildlife rights
are not granted by the existing BC tenures - they are retained by the Crown. Only the rights to harvest
the timber are assigned under forest tenures. Thus, property rights assigned under BC forest tenures are
not completely comprehensive, and whether this results in a net loss to society depends on the tradeoff
between the advantages of integrated planning for all the resources by one tenure holder versus the
advantages of specialized planning for each resource use by those users with the most appropriate

management skills (Haley and Luckert 1990).

Duration

This refers to the time frame over which the tenure holder's property rights can be exercised.
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Private property can be considered a permanent tenure, as long as tax payments are maintained and the
Crown does not exercise its powers of expropriation. The existing Crown tenure forms in BC have terms
ranging from a year (Minor Timber Sale Licence) to up to 25 years (TFLs for example), with some
tenures having evergreen replacement clauses. Timber Licences have an indefinite term which finishes

when the last of the existing timber is harvested.

Transferability

This refers to the ability of the rights holder to sell, lease, rent or otherwise dispose of some or
all of the property rights to which they are entitled. In an ideal market, fully transferable rights ensure
that resources are efficiently exploited and put to their highest use,

In doing so, resource users gain from comparative advantage, specialization and

economies of scale. The flexibility which transferability allows is also necessary if

resource use is to be adapted to changes in technology, incomes and consumer tastes

and values. Additionally, transfers of property rights can correct initial mis-allocations

of resources which may exist for a variety of reasons (Haley and Luckert 1990).

In Canada, no Crown forest tenures are freely transferable. In British Columbia, forest tenures
are transferable only with the consent of the Minister of Forests and any transfer is subject to a penalty
consisting of 5% of harvesting rights being surrendered. Companies who are participating in the iobs
and Timber Accord are exempt from this penalty. This represents an attenuation of the assigned tenure
rights, and is particularly important in the forest industry in which investment horizons for silviculture
can exceed 100 years. A century is a very long time to invest in an-asset that is neither freely
transferable nor permitted to be quickly liquidated.

The issue of whether the rights of transferability should be impeded by the government was
addressed in the 1976 Royal Commission on Forest Resources. Pearse acknowlédged that important
economic and social gains could be realized through industrial reorganization and restructuring, which

could involve the transfer of timber rights. Dynamic markets, changing cost structures and evolving
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social expectations could all promote forest sector restructuring or repositioning. Nevertheless, Pearse
felt that the government should create a policy environment in which transfer was not free in order to
address overriding concerns including,

i) Avoiding excessive concentration of timber rights, regional or local monopolies,

strategic geographical advantages, or other impediments to competition.

i) Forestalling consolidation or relocation of industrial activity that seriously conflicts

with community or regional stability or development objectives.
iii) Maintaining a suitable balance between domestic and foreign ownership and control

(Pearse 1976, 121).
Transferability can also apply to the sale of products that arise from the use of the tenured
property - the limitations over log exports and other un-manufactured forest products is an example of

this. The right granted is the right to harvest the timber, and the log export restrictions are an attenuation

of this right.
Rights of Tenure Holder to Economic Benefits

capture. Forest tenure holders are subjected to taxes, stumpages, royalties, land rents and other charges
levied by the government. These, as well as any management obligations or requirements which limit
the freedom of the tenure holder to act in their best interest, limits the economic benefits that can accrue

to the tenure holder.

|
The value of an asset is largely determined by the value of the benefits that the owner can
Exclusiveness

This refers to the rights of the tenure holder to control or prevent others from freely enjoying
the benefits of the tenured property. There are varying degrees of exclusiveness ranging from private

property (the most exclusive or restrictive) to open access (where there are no exclusions.

The Crown is the largest land or property owner in BC and thus the largest holder or granter of
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rights, but it does not exercise nor grant all of these property rights. Some non-granted or non-exercised
rights are referred to as ‘public goods’, and are not always produced or husbanded by either the
government or the tenure holders at a socially optimal rate. Examples of public goods include:
wilderness, landscape, and watershed protection.

One reason for this inadequate management of ‘public goods’ stems from the historical bias of
timber management in the management of the forests, with the emphasis on timber production and
extraction.

There are also technical and a political reasons why some forest benefits are not exchanged
(priced and sold) on the market,

The technical reason is that certain forest values are difficult to price and market in the

usual way. The aesthetic value of a forest landscape, for example, would be difficult

to parcel up and sell to individual consumers, and to exclude those who were unwilling

to pay for it.... The political reason is that some forest products and services are nor

marketed because of public choice. For example, in contrast to the view of a forest

landscape, access to recreational areas and campgrounds presents no technical obstacle

to pricing. Indeed they are often priced by private owners. But governments frequently

provide such facilities without charge. Sometimes a fee is charged for a general

privilege to hunt or fish, but the charge is usually unrelated to any specific resources

consumed, or even the amount consumed, and it is typically a nominal administrative
fee rather than a market determined price (Pearse 1990, 66).

Security

This characteristic of tenure is determined by the government and is influenced by the economic
and socio-political environment in existence at the time the tenure is devised and/or awarded to the
tenure holder. Security is also dependent upon the time of tenure replacement for those tenure types with
evergreen clauses. The level of security held by the tenure holder is determined by the level of comfort
and trust in the socio-political system within which the government as landowner offers tenures to the
private sector. The tenure holders’ confidence is influenced by past experiences as well as their

anticipation of change in the future to their tenures. This change would include the probabilities of
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replacement and/or modification.

Use Restrictions .
This characteristic limits the manner in which the tenured forest land can be used. Forest
reserves, watershed or riparian concerns, environmentally sensitive areas, raptor nesting areas, can all

lead to use restrictions for the tenure holder.

Allotment type
This characteristic of tenure refers to how the rights are granted. Rights may cover a specific
geographical area (area-based, such as for a TFL) or for a specific volume of wood to be harvested

within a broadly defined land area (volume-based, such as for a FL).

Size Specification

This can refer to restrictions over either the area of the tenure, or the volume of timber harvested
from it. The size of the tenure can influence the holder’s economic behaviour, and in a freely
transferable situation, tenures would be traded in whole or in part so that ideal economies of scale were
achieved.

The Crown must seek a balance between allowing the tenure size to be large enough to permit
economies of scale, economic and efficient while at the same time avoiding the creation of monopsonies
and monopolies which can create economic loss and lead to socio-economic and political difficulties

(Haley and Luckert 1990).

Operational Stipulations

These exist in three forms applying to: management, harvesting and processing. Management
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stipulations are intended to address resource conSérvation and perpetuation, and cover reforestation and
protectioh. Harvesting stipulations attempt to maximize the use of the resource and are exemplified by
the utilization standards in BC. Processing stipulations require the forest tenure holder to build and/or
operate a timber processing facility of a certain capacity and/or type, referred to as the appurtenant mill.

Bid proposals under the SBFEP require wood to be used in a ‘value added’ manufacturing facility.

Operational control

This refers to the extent and manner by which the government (land owner) monitors and
ensures tenure holder compliance with the agreed to operational stipulations and other restrictions. This
can involve monitoring tenure holder performance, and at times enforcing standards if compliance is not
met. In BC, operational control is also exerted by requiring the tenure holder to submit operational,
working and management plans for review and approval.

The Forest Practices Code of British Columbia Act, the guidebooks, regulations and standards

are all means by which the operations of the tenure holder are directed by the government as land owner.

BC's CURRENT TENURE SYSTEM.

BC's existing tenure system is composed of ten tenure types, with seven of these accounting for
over 99% of the regulated area. In fact, the majority (78%) of the provincial Annual Allowable Cut is
covered by only two types of tenure, the Tree Férm Licence (TFL) and Forest L.icence (FL). TFLs,
accounting for 24% of the AAC, are area based and tend to be the dominant tenure type on the coast.
Forest Licences, accounting for 54% of the AAC, are volume based and are the most important tenure
type in the interior of BC (Ministry of Forests 1997).

Each tenure carries with it various management rights and obligations which inﬂﬁence and

control the behaviour of the tenure holder. The tenures reflect some of the social, economic, political
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and environmental concerns that may have existed at the time that they were designed and put into
practice (Ministry of Forests 1997).

As old-growth forests continue to decrease in size and number, there is a growing challenge to
design policies such as tenures to ensure that harvested public lands are reforested and the resulting
timber crops managed in the best public interest (Haley and Luckert, 1990).

Added to this challenge is the growing public desire not to see all public forests converted into
managed operations with the liquidation of the old growth and reforestation and subsequent harvesting
of second growth. There is a growing public desire for sustainable forest management as an element of
sustainable development and a growing concern over the sustained yield management that has been
practised in the past. It was this desire that led to the development of the Old Growth Strategy for
British Columbia,

The natural old growth forests of British Columbia represent a wide range of spiritual,
ecological, economic and social values. As the original stands dwindle, we are
challenged to manage them with increasing care to ensure that this heritage is not
permanently lost. We are also challenged to renew our managed forests to reflect
attributes and values which a study of old growth has revealed to be biologically
important. Successful treatment of these critical issues requires a widely supported and
comprehensive study.

The purpose of the Old Growth Strategy is to provide a framework for managing old

growth forests in British Columbia. The strategy identifies the forest values inherent

in old growth and the manner in which old growth can be conserved, through

reservation of representative areas and through forest management practices on

intensively managed lands (Ministry of Forests 1992, v).

The current timber tenure system was established through the 1979 Forest Act. The Forest Act

and its regulations provide the tenure system structure, and set out,

. the forms of agreement under which the Crown timber can be sold and factors
that must be considered by the ministry when this occurs

. the rights and obligations of each form of tenure

. rules about administration of tenures (Ministry of Forests 1997, 1).

The following table provides an overview of the existent BC forest tenures.
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Table 2.1 Forest Tenure Types in British Columbia

Tenure Type Number Committed % of Provincial
of AAC ('000m*) | Committed AAC
Tenures
Tree Farm Licence 34 16,492 24
Woodlot Licence 516 631 1
Forest Licence (Replaceable) 151 36,658 53
Forest Licence (Non-replaceable) 39 2,512 4
Timber Sale Licence 24 2,540 4
(Pulpwood Agreement)
Timber Sale Licence (Non-SBFEP) 8 101 Insignificant
Replaceable
Timber Sale Licence (Non-SBFEP) 0 0 0
Non-replaceable
Timber Sale Licence (SBFEP) 107 204 Insignificant
Replaceable
Timber Sale Licence (SBFEP) 1,666 9,391 14
Non-replaceable
Forest Service Reserve 1,381 950 1
including Licence to Cut
TOTALS 3,926 69,479 100

(Source: Ministry of Forests 1998b)

Tree Farm Licences

The Tree Farm Licences vary considerably but are all area based and have a number of common
features, one of which is that all the lands (crown-granted, timber licences owned by licensee, and crown
lands) in each TFL are managed as an integrated sustained yield unit under one plan (Pearse, 1992). The
terms of the TFLs are 25 years, with provisions for 'evergreen' replacement every five years (Ministry
of F orests 1997), thus providing the holder with the most security of all the tenure types (Pearse, 1987b).

The TFL only provides ‘rights’ to harvest timber, and is thus harvesting and not silviculturally
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focussed. The tenure provides no silvicultural incentives, with the tenure holder bearing basic
silviculture costs (replanting and ensuring that the seedlings reach the free to grow stage). TFLs tend to
be larger in scope than the other tenure areas, and are generally held by large integrated firms. The TFLs
represent the largest harvested volume and land area on the cost.

The forest management obligations under the TFL are the most comprehensive of all the tenure
types, with the tenure holder or licensee being responsible for resource inventories, strategic and
operational planning, road building and reforestation. The Licensee must also maintain a manufacturing

facility if that was a requirement under the original licence (Ministry of Forests 1977).

Forest Licences

Forest Licences are all volume based and have shorter terms of 15 years (with a few having 20
year terms), and a 5 year evergreen replacement clause. Forest Licences have generally smaller Annual
Allowable Cuts (AACs) than TFLs, and are used by both non-integrated firms (sawmills) as well as
integrated firms. Forest Licences are especially important in the interior where they account for
approximately 65% of the harvesting, as opposed to only 24% of the coastal harvest (Pearse, 1992).

The Forest Licence holder is responsible for operational planning, road building and
reforestation. The licensee must maintain a manufacturing facility if required in the original licence
(Ministry of Forests 1997).

TFL and FL licensees are responsible for a number of operational plans under the Forest
Practices Code Act including: Forest Development Plans, Range Use Plans; Access Management Plans;
Five-Year Silviculture Plans; Silviculture Prescriptions; Logging Plans; and Stand Management

Prescriptions (Ministry of Forests, Ministry of Environment 1993).
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Woodlot Licence

The last tenure type that will be addressed is the Woodlot Licence. These were designed to
achieve three basic purposes,

...to promote good forest management on small isolated parcels of crown forest land

that are otherwise difficult for the Ministry to manage, to encourage forestry on private

lands, and to increase opportunities for public involvement in small-scale forest

management. Owners of wood processing facilities are specifically prohibited from

holding Woodlot Licences (Pearse 1992, 39).

In many ways, Woodlot Licences are treated like miniature TFLs, only their terms and
conditions are less comprehensive. Woodlot Licence terms are 15 years with 5 year evergreen
replacement clauses. The area of crown land covered by a Woodlot Licence can not exceed 400 hectares
on the coast and 600 hectares in the interior, and owners are restricted to owning only one Woodlot

Licence (Ministry of Forests 1997). As with TFLs, they are intended to be combined (for management

purposes) with any nearby privately owned forest land of the Licensee (Pearse, 1992).

Characteristics Of TFLs, FLs And Woodlot Licences

The characteristics of each of the three aforementioned tenures are presented below in a table
to facilitate a comparison between them. This information is drawn from Haley and Luckert’s 1990
Forestry Canada Report entitled Forest Tenure in Canada: A Framework for Policy Analysis, with minor

amendments to reflect changes in legislation.
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Table 2.2 Tenure Characteristics

Characteristic

Tenure Specifics

1. Comprehensiveness and Exclusiveness.

Tree Farm Licence

Exclusive timber harvesting rights and
management responsibilities on most areas
within the licence.

Forest Licence

Exclusive timber harvesting rights and some
management responsibilities (province is
responsible for the strategic planning and
inventory of Timber Supply Areas).

Woodlot Licence

Exclusive timber harvesting rights and
management responsibilities.

2. Transferability.

Tree Farm Licence

Tenures transferable with the Minister’s
consent. When transferred, 5 percent of the
tenure allowable annual cut will revert to the
Crown. Restricted exports of timber and wood
residue from the province.

Forest Licence

Same as for TFL, but up to 10% of the AAC
will be lost if converted to a TFL.

Woodlot Licence

Tenures transferable with Minister’s consent.
Restricted export of un-manufactured timber
and wood residue.

3. Rights of Holder to Economic Benefits.

Costs

Tree Farm Licence
1997-1998 fiscal year averages
Supplied by MoF Valuation Branch'*

Coast Interior
Stumpage  $30.87/m’ $27.74/m*
Ground Rent $.45/m* AAC $.45/m* AAC

Forest Licence
1997-1998 fiscal year averages
Supplied by MoF Valuation Branch

Coast Interior
Stumpage  $19.90/m’ $28.07/m?
Ground rent $.25/m> AAC $.25/m*AAC

1Gilvestrini 1998
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Woodlot Licence

1997-1998 fiscal year averages
Supplied by MoF Valuation Branch

Coast Interior
Stumpage $ 8.50/m’ $21.89/m’
Ground rent $.50/m* AAC $.50/m® AAC

Benefits

Tree Farm Licence

Timber and ‘allowable cut effect’

Forest Licence

Identical to TFL

Woodlot Licence

Timber

Stumpage

Tree Farm Licence

‘Comparative value pricing system’ begins
with targeted average stumpage rate,
determined by Crown, and distributes the
burden of desired revenues among tenure
holders according to the relative value of forest
stands harvested. Stumpage adjusted quarterly
for market values according to softwood
lumber price indices.

Forest Licence

Identical to TFL

Woodlot Licence

Identical to TFL

4. Operational Requirements

Reforestation

Tree Farm Licence

Holder must bear basic silviculture costs

Forest Licence

Identical to TFL

Woodlot Licence

Holder is responsible for reforestation

Protection

Tree Farm Licence

The holder is responsible for fire protection on
occupied lands, but may be reimbursed for
suppression expenses unless the fire was caused
by the tenure holder.

The Crown and tenure holder may enter into
agreements for the control and disposal of
insects or disease and share the costs of control
and disposal.

Forest Licence

Identical to TFL

Woodlot Licence

Identical to TFL
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Road Building

Tree Farm Licence Holder must bear costs of roads and bridges.
Roads built or upgraded to meet the public
needs will be borne by the Crown.

Forest Licence Identical to TFL.

Woodlot Licence ' Licensee is responsible for road building.

Operation of Processing Plant

Tree Farm Licence The Minister may require holder to operate a
timber processing facility.

Forest Licence Holder must operate a timber processing
facility.
Woodlot Licence Holder must not own or control a timber

processing facility.

Harvesting Requirements

Tree Farm Licence Holder must harvest within +/- 50 percent of
the allowable cut annually and within +/- 10
percent of the allowable cut over 5 years.
Utilization requirements and environmental
considerations must be followed in harvesting.

Forest Licence Identical to TFL. Where the cut is less than
50,000 cubic metres, the regional manager may
substitute different requirements.

Woodlot Licence Holder must harvest within +/- 10 percent over
a five year period. Utilization requirements and
environmental considerations must be followed
in harvesting.
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Other

Tree Farm Licence

Holder is responsible for conducting a
recreation inventory, but management activities
may be conducted by the Licensee, the
province, or jointly. At least 50 percent of
Schedule B lands must be harvested by logging
contractors.

Forest Licence

The regional manager may stipulate that some
logging be contracted out.

Woodlot Licence

Preference is given to applicants whose place
of residence and private land holdings
consolidate well with Crown lands.

5. Duration

Tree Farm Licence

25 years, 5 year evergreen replacement.

Forest Licence

15 years (maximum of 20 years in exceptional
cases), 5 years evergreen replacement.

Woodlot Licence

Up to 15 years, 5 years evergreen replacement.

6. Security

Tree Farm Licence

Tenure may be cancelled for non-compliance
with stipulations. No compensation is paid to
holder for deletions of up to 5 percent of the
AAC.

Forest Licence

Identical to TFL

Woodlot Licence

Identical to TFL

7. Use Restrictions

Tree Farm Licence

Crown land may be disposed of for any
purposes that the chief forester considers to be
compatible with the uses of the provincial
forests.

Forest Licence

Identical to TFL. Plus, the Lieutenant
Govemor-in- Council may cancel a provincial
forest for higher social and economic benefits.

Woodlot Licence

Identical to FL
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8. Size Specifications

Tree Farm Licence Tenures are generally held by large forest
product companies. Minister may consolidate
or subdivide the licence with the consent of the

licensee.

Forest Licence Tenures generally held by medium to large
companies.

Woodlot Licence Crown land portion may not exceed 400 ha on

the coast and 600 ha in the interior.

9. Allotment Type

Tree Farm Licence Area allotment.
Forest Licence Volume allotment.
Woodlot Licence " Area allotment.

10. Operational Control

Tree Farm Licence Government approval of management,
working, development, and pre-harvest
silvicultural plans and cutting permit
applications. Licensees are subject to periodic
audits of performance.

Forest Licence Identical to TFL.

Woodlot Licence Government approval of management,
‘ working, development, and pre-harvest
silviculture plans and cutting permit
applications.

CHAPTER SUMMARY

This chapter addressed the first and second thesis objectives.

The first thesis objective was to compile a comprehensive review of the evolution of
proberty rights, tenure and forest resource management in British Columbia and determine what role |
community forestry played in this. Property rights can influence the behaviour of the holders of

those rights. Forest tenures are important property rights vehicles that have been adapted over time
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attempting to meet the needs of both the government (issuer) and the private institutions (holders).
Community forestry has not played a historically significant role in forest management despite being
recommended by the last four forest commissions.

The second thesis objective was to investigate the characteristics of forest tenures in British
Columbia, with a particular focus on Tree Farm Licences and Forest Licences (accounting for most
of the AAC) and Woodlot Licences (designed specifically for small scale forestry). Existing tenures
have a number of failures including inadequate forest management, lack of competition and concerns
about community stability. Inadequaté forest management and community stability are particularly
important to communities. A desire to have more local control and decision making drives the
current community forest initiatives.

Tenure reform offers an opportunity to address some of the failures that exist with current
tenure forms by either: 1) creatively use existing tenures or 2) designing and implementing new
tenure(s) specifically designed for community forestry.

The following chapter will discuss the concepts of community, conflict, culture and planning

and how these influence the concerns directed at existing tenures.

67



CHAPTER III.

COMMUNITY, CULTURE, CONFLICT AND PLANNING

OVERVIEW OF CHAPTER

This chapter addresses the third thesis objective. The first part of this objective is to examine
the interrelationships between community, culture and conflict and how these influence planning. A
second part of this objective is to then examine the challenges and risks of forestry planning and how
a formalized planning and dispute resolution process with extensive public and community participation
can be used to assist in the planning process.

Community, culture, conflict and planning are inter-linked concepts that influence the success
or failure of public participation in forest land management. They are also intrinsic to understanding
community forestry. Each concept is heavily value laden with extensive symbolism and emotionalism
attached.

The concepts need to be evaluated in the context of a world within which political and
administrative parameters and boundaries are dynamic. Concepts such as sustainable development and
changing social values increase the complexity of community challenges and opportunities, especially
when these involve long time horizons such as forestry ple;nning. Another factor is the growing interest
in regional control and a devolution of power and control from centralized state and federal governments
while the world economy is becoming increasingly globalized. Perhaps this interest is a reactionary

search for community identity.

COMMUNITY
Community is a term that has been discussed in a large number of fora with numerous

definitions and meanings attributed and ascribed to it. The concept of community has been studied by
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sociologists for over 200 years and a satisfactory definition of exactly what the concept of community
encompasses still seems to be as remote as when the sociological enquiry began (Bell and Newby 1971).
It is a term to which there is significant symbolic value and which many hold as dear,

Most sociologists seem to have weighed in with their own idea of what a community
consists of - and in this lies much of the confusion. For sociologists, no more than other
individuals, have not always been immune to the emotive overtones that the word

| community consistently carries with it. Everyone - even sociologists - has wanted to

} live in acommunity; feelings have been more equivocal concerning life in collectivities,
groups, networks or societies. The subjective feelings that the term community
conjures up thus frequently lead to a confusion between what it is (empirical
description) and what the sociologist feels it should be (normative description). The
reasons for this enduring confusion can be related to the history of sociology itself.

What the concept involves has not proven difficult to elaborate; attempts to describe
what it is, however, have proved impossible without making value judgements (Bell and
Newby 1971, 21).

People manifestly believe in the notion of community, either as an ideal or reality, and
sometimes as both simultaneously. (Hamilton 1985, 8).

The subjectivity and value judgements behind the study of community has led to numerous
studies and proposed definitions of community and a brief theoretical history of the sociological study
of communities is provided to demonstrate the complexity of the term. The industrial revolution has
played an important role in how we have collectively viewed and studied the concept of community.
The industrial revolution arguably created a massive social shift which was not only unexpected in its
scale an scope, but also quite unpredictable in terms of the rate and momentum of the change. This
change, often perceived as threatening, in conjunction with the positive values attributed to the concept
of community, led to a nostalgia in which the present society was criticized with respect to the
community of the past,

The upheavals of industrialization enables those [nostalgic] feelings to be given full

rein. Industrial society - and its ecological derivative, the city - was typified by

competition and conflict, utility and contractual relations; the community - and its

ecological derivative, the village or, at the most, the small town - was the antithesis of

these. The impersonality and anonymity of industrial society were highlighted by

reference to the close personal ties of the community. The trend appeared to be away
from the latter and towards the former: thus there is in writers such as Comte an
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anguished sense of the breakdown of the old (Bell and Newby 1971, 22).

Ferdinand Ténnies’s 1887 book Gemeinschaft and Gesellschaft (oﬁen translated as Community
and Society) arguably established him as the founder of community theory (Bell and Newby 1971) and
a remains a key text for studying sociology. This work creates a dichotomy between Gemeinschaft
(community) and Geselischaft (either translated as society or association). Gemeinschaft human
relationships are intimate, long standing and based on a clear understanding of social standing and rank.
Someone’s worth is estimated based on who they are rather than what they have done, in other words
it is ascriptive rather than based on achievement. In a community the roles are specific and are
compatible with each other, society is stable and there is little movement either in terms of physically
relocating or climbing/falling between classes. The culture of the community is viewed as being
homogeneous, and the role of the family and church as moral custodians is prominent. Community
promotes tradition, conventions, mores and a moral code. The familiarity with names and characters
promotes the personalization of issues, events and explanations (Bell and Newby 1971).

In contrast to this, Gesellschaft or society/association is essentially everything that Gemeinschaft
or community is not (Bell and Newby 1971). Gesellschaft refers to,

..the large scale, impersonal and contractual ties that were seen by the nineteenth

century sociologists to be on the increase, af the expense of Gemeinschaft [emphasis

mine] (Bell and Newby 1971, 25).

Ténnies established the essential idea of monitoring social change along a continuum between
polar types, essentially regarding it along a dichotomy. This approach became the common thread
through many community studies and is seen in nineteenth century sociological theories incorporating
authority-power, status-class, sacred-secular and alienation-progress (Bell and Newby 1971 ).. Tonnies’
work in contrasting the two social structures of Gemeinschaft and Gesselschaft, particularly his work

on the latter, where the relationships were negotiated or part of a rational organisation, was a key feature

of the concept of modernity.
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Modernity is associated with the time period starting with the industrial revolution in which
there were societal changes driven by the development of the modern industrial economy which not only
saw the emerging working class weakening state structures but also undermining rural communities that
had long been virtually immutable (Albrow 1999). Modernism can be thought of as referring,

...modes of social life or organisation which emerged in Europe from about the

seventeenth century onwards and which subsequently became more or less worldwide

in their influence (Giddens 1990, 1).

In his 1990 work The Consequences of Modernity, Giddens -argues that the distinctive
characteristics of our current major social institutions and their consequences are only now becoming
more radicalized and universalized in what he refers to as a period of ‘later modernity’, and that we have
some time to go before entering into a post modern world. Modernity with the emergent social
structures shaped by capitalism and meritocracy has emancipated people by providing them a means to
reap the rewards of their efforts and essentially pursue self-actualization. Contemporary social
institutions differ from the traditional social orders and the discontinuities between the two feature the
rate of change, the scope of change and the intrinsic nature of modern institutions - some of which,
including nuclear (inanimate) power and the commodification of both products and wage labour, have
no historical roots (Giddens 1990). Having no historical continuity naturally creates a discontinuity
between the traditional and the contemporary - a vivid example of this might be the novelty of the
computer and the internet, in which suddenly there has developed a world-wide network that many
people can suddenly participate and more importantly interact within.

Giddens (1990) suggests that there were three classical founders of sociology, namely Karl
Marx, Emile Durkheim and Max Weber. In 1872 The Comhunist Manifesto by Marx and Engels was
published, in which they argued that class struggle was the source of the fundamental breaks or schisms

in the capitalistic system. This was essentially a work with an optimistic view of the eventual

emergence of a more humane social system. In contrast to this, Emile Durkheim believed that the
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continued expansion of industrialism would,

...establish a harmonious and fulfilling social life, integrated through a combination of
the division of labour and moral individualism (Giddens 1990, 7).

Giddens argues that Max Weber was the most pessimistic of the three founding fathers and saw
the modern world as,

...a paradoxical one in which material progress was obtained only at the cost of an

expansion of bureaucracy that crushed individual creativity and autonomy (Giddens

1990, 7).

Giddens (1990) suggests that even Weber may haye underestimated the downside or darker side
of modernity, including aspects such as the frequently degrading nature of modern industrial work, the
growth of totalitarianism, the threat of environmental destruction, the growing focus on the development
of military power and ever-more destructive weapons.

Giddens (1990) argues that modemity has three driving factors: 1) the separation of time and
space; 2) the development of disembedding mechanisms; and 3) the reflexive appropriation of
knowledge. The separation of time and space involves moving away from local referencing and moves
more to the infinite or borderless world. Disembedding refers to the "...lifting out of social relations
from local [traditional] contexts and their restructuring across indefinite spans of time-space (Giddens
1990, 21). The reflexive appropriation of knowledge is " the production of systemic knowledge about
social life becomes integral to social reproduction, rolling social life away from the fixities of tradition"
(Giddens 1990, 53).

Beck (1986) argues that there is a ‘darker dimension’ to the constitutive roles in modernity
assigned to science and knowledge, as they produce consequences unlike any previously faced. An
example of one such consequence would be the generation of nuclear waste which can have a half life
of thousands of years, potentially impacting many future generations of people or the Chernobyl

incident. Crossing both time lines and national lines, nuclear waste or radiation are consequences which
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are both difficult to ascribe accountability for their generation and also difficult to calculate
compensation for those whose lives are impacted. These are new risks and as such create a new ‘risk
society’, in which the non-local and sometimes global creates impacts or risks thét impact the local.

One can see the elements of Gemeinschaft and Gesellschaft in such a transaction, in that the
society has essentially overpowered the community with regard to risk. Frustration over issues such as
this have led to a growing sociological reaction, in which the counterpart of globalization is pursued, in
other words there is a movement developing which attempts to retain, support or construct ‘the local’,
the familiar, the social relations and setting in which there is perceived to be more control. This effort
can involve a number of social organisations, such as smali-scale communities, ethnic or linguistic
groups and territories, customs, heritage and even greater control over the development and use of
resources. This movement is a blend of both a longing for a sense of ‘community’, as well as an
acknowledgement of the need to focus more on a new form of dialogic democracy in which there is a
recognition of the other, a willingness to listen and debate in a mutual process, in an effort to avoid less
desirable alternatives such as violence (Beck et al 1994). The social relationships formed through this
dialogic democracy might cqnstitute a form of community.

There have been numerous attempts to come up with robust definitions of community over the
last century and indeed there has been extensive effort put into both the generation and analysis of
community definitions, with Hillery’s analysis of 94 definitions in his 1955 paper Definitions of
Community: Areas of Agreement possibly being one of the most useful. Hillery determined that there
was little agreement between the definitions but did abstract sixteen concepts from the definitions that
have later been used by Bell and Newby who determined that,

A community cannot be an area and not be an area, though significantly Hillery found

that no author denied that area could be an element of community. All but three of the

definitions clearly mention the presence of a group of people interacting; those that do

not have an ecological orientation...Sixty-nine of the ninety-four definitions agree that

community includes social interaction, areas and some ties or bonds in common.
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Seventy or almost three-quarter, agree on the presence of area and social interaction as
necessary elements of community; but more than three-quarters (seventy-three) agreed
on the joint inclusion of social interaction and common ties. Thus a majority of
definitions include, in increasing importance for each element, the following
components of community: area, common ties and social interactions (Bell and Newby
1971, 29).

Despite the complexities in deriving a definition, or even accurately determining the scale and
-scope of a community, the very concept of community remains a critical element and a building block

or foundation on which the structure of society hangs. Community has received much attention, and

indeed,

play an important part in peoples lives, for we have a long way to go until we are all
part of a McLuhanesque ‘global village’, or feel that the only determining feature of our
social lives is our relationship to the means of production and membership of a social
class (Hamilton 1985, 8).

j ...the study of community will continue to be necessary as long as local relationships
%

Anthony Cohen’s 1985 book The Symbolic Construction of Community proposes that we not
focus on the structures and forms of community organization and life, as has been the case of much
social anthropological and sociologicallstudy, but instead focus the analysis on meaning rather than
form, and as such deal with culture rather than structure. Cohen argues that meaning can be independent
of structure and is not determined by it, and there are forms of behaviour in which the community has
adopted the structural appearance of other communities but continues to contrive to preserve a strong
sense of self identity or "distinctive sense"(Cohen 1985, 86). In this, the community boundary serves
a critical role,

| ...since people become most sensitive to their culture when they encounter others’, the
apposite place at which to find their attitudes to their culture (or their imputation of

meaning to their community) is at its boundaries (Cohen 1985, 70).

Cohen argues that community can be examined by focussing attention on the boundary. That

is the element that discriminates between what is within and without the community. Boundaries come

into being in order to delineate differences, to create a separation between one community and another.
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The boundary captures the identity of the community and,

...like the identity of the individual, is called into being by the exigencies [demands] of
social interaction (Cohen 1985, 12).

A community involves membership, and Cohen suggests that symbols play an important role
in binding a community together. The symbbls are assigned meanings, with different members of the
community often having a spectrum of meanings that they attach to the symbols. The symbols serve as
foci, and the very awareness or consciousness of the community is maintained through the manipulation
of the collective or common symbolism. Examples of symbolism within Vancouver might include
Stanley Park, the City Hall, the North Shore Mountains and the lit ski hills at night. Rural communities
often refer to themselves as forestry, ranching or mining towns - reflecting the primary industry of the
area. Cohen states that the symbols,

...do not so much express meaning as give us the capacity to make meaning...the reality

and efficacy of the community's boundary - and therefore, of the community itself -

depends upon its symbolic construction and embellishment (Cohen 1985, 15).

As a community grows, it goes through a number of stages, some of which are conflict free -
others which may spawn conflict. During this passage through various stages a community may take
on a series of symbols. The City of Rossland started off as a mining town, evolved into a bedroom
community for the smelter City of Trail, and in the last few decades has turned into a skiing and tourism
destination as well as a place for people to retire or enjoy a more relaxed lifestyle.'” Rossland prides
itself as being a distinct community, and Cohen argues that this is possible because of the role of the
boundary, especially in symbolic terms,

...the diminution of the geographical bases of community boundaries has led to their

renewed assertion in symbolic terms. Since the boundaries are inherently oppositional,

almost any matter of perceived difference between the community and the outside world

can be rendered symbolically as a resource of its boundary. The community can make
virtually anything grist to the symbolic mill of cultural distance, whether it can be the

BCarrel 1997
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effects upon it of some centrally formulated government policy, or a matter of dialect,
dress, drinking or dying. The symbolic nature of the opposition means that people can
‘think themselves into difference’. The boundaries consist essentially in the contrivance
of distinct meanings within the community’s social discourse. They provide people
with a referent for their personal identities (Cohen 1985, 117).

CULTURE

Communities have a culture. Cohen proposes the axiom that people Become culturally aware
when they position themselves at their cultural boundaries where they encounter other cultures, become
aware of other approaches to doing things or recognize the contradictions in their own culture (Cohen
1985). Cohen emphasizes the role of the boundary again in relationship to social change,

We have found that as the structural bases of the boundary becomes undermined or

weakened as a consequence of social change, so people resort increasingly to symbolic

behaviour to reconstitute the boundary... (Cohen 1985, 70).

Geertz states that "..man is an animal suspended in webs of significance he himself has
spun..."(Geertz 1975, 5). These webs represent culture. Culture acts as a c;ommunity ‘glue’, a binding
agent to hold or join together the members in a community, to unite them into a common body.

Geertz assigns three principles to culture. The first principle of culture is that it is created and
recreated on a continual basis through social interaction between people. Culture is not imposed upon
them. A rural, resource-based, community whose population is expanding through ‘urban refugees’
experiences a cultural change which can spawn disagreement or conflict. The Districts of Mission and
North Cowichan have had influxes of people who have ieft the larger centres of Vancouver and Victoria,

cashing out on high real estate prices and have moved to the less expensive rural areas. They have

brought with them their perspectives on forestry and forest management which lean more towards
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protection and recreation rather than timber harvesting.'®"?

The second principle of culture is that the evolution of culture is a continuous process and
culture has neither "deterministic power nor objectively identifiable referents [law]" (Cohen 1985, 17).
Culture can not force an outcome or be relied upon to ultimately explain all interactions or societal
events. This can be observed in communities where small groups of politically active people are able
to manipulate an agenda which may not be representative of the larger community or in single industry
towns in which the company may be able to exert political pressure on community decisions that favour
the company well being at the expense of that of the community. This was one of the reasons that
‘company towns’ were so disliked - they were dominated by a ‘corporate culture’ in which the needs of
the local industry took precedence and were not democratic in that many of the residents were afraid to
speak out for fear of losing their job and/or their home.

The third principle is that culture is,

...manifest, rather, in the capacity with which it endows people to perceive meaning in,

or to attach meaning to social behaviour. Behaviour does not ‘contain’ meaning

intrinsically; rather, it is found to be meaningful by an act of interpretation: we ‘make

sense’ of what we observe (Cohen 1985, 17) .

Cohen suggests that the ultimate referent of community is that its members create a similar sense
of things. This can be achieved in either a general fashion or with respect to specific things of interest.
The Scandinavian people have a closer relationship with their forests than most Canadians, with walking,
berry picking and mushroom gathering being very popular cultural activities. Northern communities,
such as Prince George, often hold a festival in the latter part of winter to help bolster the community’s

spirits that flag at that time of the year due to the long periods of cold and darkness.

Furthermore, it is not uncommon for community members to believe that there may be some

Allan 1997¢
Frank 1997
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uniqueness or differences of their community sense from that of another community group. While
undertaking forestry consulting on the Queen Charlotte Islands/Haida Gwaii in 1996, the researcher was
often told of the ‘Island Mentality’, in which residents would do things their way - almost in a stubborn
fashion and which often took longer to complete than the time frame that was comfortable to ‘Off-
islanders’. |

The realization of community or reality of it in peoples’ experience resides in their attachment
to a collective or common body of symbols,

...peoples’ experience and understanding of their community thus resides in their
orientation to its symbolism (Cohen 1985, 16).

This experience or relationship can be defined by various reference points such as: physical
attributes (e.g. living in a specific area, such as the Slocan Valley or the wet and cool winters of the
northwest coast); the distinctive architecture of the buildings (e.g. the Swiss Chalet look of the
Kimberley Ski Resort); or shared belief systems (e.g. the Hare Krishna community in the Venables
Valley of South Central British Columbia).

Schama explores the powerful influence of our mind’s eye when we talk about ‘nature’, where
the images/symbolism come from and whether they are in fact based on reality or myth (Schama, 1995).
Symbolism plays an important role in our perception of where we were born and the country or urban
scenery with which we grew up. Similarly, symbolism is entwined with our memories of what life was
like in the ‘good old days’ - which when examined more closely often involved hardship - something
which is rarely recalled in its entirety.

Meinig (1979) explores the imagery and symbolism of place in his seminal work Symbolic
Landscapes in which he described the three archetypal landscapes for North Americans: the New
England Village; the Main Street of a Midwest town; and the Californian suburb. Each of these

landscapes evokes powerful feelings, all of which are positive in nature. These landscapes or images
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or reality are not completely accurate - in fact, they are all characterized as much by what is not “seen’
as by what is. They are social constructions of reality, constructed and maintained in either a conscious
or unconscious manner. Meinig discusses how important these landscapes are within our society,

What is certain is that new landscapes, actual and symbolic, are being created, and like

those we have already experienced they will be at once a mould and a mirror of the

society that creates them. If we are interested in interpreting the nature and course of

our national life it might be well to give them closer attention. (Meinig 1979, 188).

Evernden talks about the social construction of reality, and the importance this construction
plays in creating a common cultural image or model, suggesting that it is,

...the production of a landscape photograph. If we assume that there is a normal

photograph that represents what is actually present in the world, then the act

accomplished by society is the taking of one small portion of that image and pretending
| that it is the whole (Evernden 1985, 36).

It is this landscape or image, and our reluctance to re-evaluate the status quo, that explains the
periods or eras that societies pass through. These landscapes and images described by geographers are
very similar to the sociological constructs of Gemeinschaft and Gesellschaft, in which there is also much
which is not seen or which remains constant and immutable.

The power of imagery can even affect the sociological researcher as an observer (Vidich and
Bensman 1964), as was discovered in their work in a community assigned the pseudonym of Springdale.
This community study was published in 1958 in the book Small Town in Mass Society. In this work it
was discovered that,

The general, informal image of the town was never quite summed up in staff and field

reports. As a result of these differences in the quality of information possessed by

different researchers on the staff, different images of the town were held by the different

researchers on the staff, different images of the town were held by researchers who

occupied different positions in the research organisation (Vidich and Bensman 1964,

315).

Not only the influence of the informal experience of continuous exposure to the community played arole

in the creation of the imagery, but also the predisposition (from theoretical and field work experiences)
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of the researcher to various aspects of the information or imagery and the importance of their being
aware of this (Vidich and Bensman 1964).

Landscape or image inertia explains the societal upheaval in North America caused by the
launching of the Russian Sputnik in 1957 and the public’s reaction of fear in hearing the first
transmission sounds of a satellite. It was the event that precipitated the implementation of the first
federal aid-to-education policy,

...not because the president and a majority in Congress finally recognized the

importance of improving education for its own sake, but because of the new importance

of training scientists and engineers in service of our struggle with the communist

system. We simultaneously launched the American space program, not because a

majority in Congress was suddenly motivated by a desire to explore the universe, but

because the program became tied to our desire to defeat the communist idea (Gore

1993, 271-272).

The space race led to the first images of the planet earth floating in the universe that were
captured in the Apollo program. Suddenly there was a new view of the earth asa planet surrounded by
a vast blackness of the heavens. There was a new landscape. The magnitude of the universe suddenly
hit home, and many of us realized just how small we were in the larger scheme of life and existence.
In the end, people around the planet re-thought and adjusted their societal or planetary images. Concepts
such as "Lifeboat or Spaceship Earth’ sprung up, and there was a renewed sense of the earth and the
environment and community.

Initially there was a belief that space exploration would discover other forms of life, and that
there would be other worlds and civilizations. This led to some believing that if the environment on
earth ever became uninhabitable, there would be other planets that could be colonized. A search for life
began, a search that has been unsuccessful to date and which has led to a re-examination of the
importance of our planet,

The apparent silence of the stars suggests that until shown otherwise, human beings

must assume they are alone in the universe. Human intellect, flawed as it is, must until
further notice be stipulated as the foremost achievement so far recorded by the whole
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of nature. The creatures that share Earth with genus Homo must be assumed to be

priceless in the dictionary sense - that is, possessing a value too great to calculate. The

apparent silence of the stars suggests that until further notice, Earth’s living biosphere

must be assumed to be the most important location in the entirety of the cosmos. And

the preservation and expansion of that biosphere must be presumed the central task in

all the firmament (Easterbrook 1995, 686).

This silence has coincided with the demise of the ‘pioneer mentality’ that marked the early
timber harvesting, particularly in the west, where the forests seemed endless. This evolution of
harvesting from simple timber extraction to the pursuit of sustainable forestry and sustainable
communities is addressed more extensively in the following chapter.

During this period of forestry change, the communities have also passed through an evolution.
This change has been the most dramatic for single industry communities, especially those dependent on
the woods. Some of the communities were created with the onset of timber harvesting and died as soon
as the timber supplies were exhausted leaving only ‘Ghost Towns’ (Mercer 1944). In other communities
forestry has been a way of life for multiple generations and it is one of the defining characteristics of the
community.

One of the common symbols in a community is the institution. The word has a number of
meanings, including,

...Sociol. a well-established and structured pattern of behaviour or of relationships that

is accepted as a fundamental part of a culture...any established law, custom, etc...any

familiar practice or object (The Random House Dictionary of the English Language,

The Unabridged Edition 1973, 737).

Institutions can take many forms. The Royal Canadian Mounted Police is a unique Canadian
Institution, as are the Laplanders a Finnish or Swedish Institution. Religious organizations and their
leaders are powerful institutions - consider the wide spread recognition of the images of the Pope or the
Dalai Lama. Our perception of planet earth as a global landscape is an institution. Some forest workers

in British Columbia have claimed their way of life as an institution and something to which they have

a right to continue to engage in.
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Institutions can also have a much lower or more area specific profile, such as the local school,
chamber of commerce, community holiday or common activity. Etzioni argues that,

...communities congeal around such institutions. When these institutions of several

communities are "consolidated" in the name of greater efficiency, communities are

often undermined (Etzioni 1993, 136).

One example of ineffective institutional consolidation is when small rural communities are not
deemed large enough to support schools, and the children are bused away or in many cases have to enter
residential schools far from their home. The concern over school children leaving the community was
the driving force behind the Oona River Community Proposal. This was an effort to create some local
community based forestry economic development which would encourage families to move to the
community which would ideally increase the number of school age children there and raise the support
for local schooling (Mitchell-Banks, 1993).

Another example would be when resource management decisions are not handled by the
communities themselves, but are managed by a regional or state level of government - at times to the

“detriment of the local community and potentially creating conflict. When community institutions are
threatened, the potential for conflict develops,

The impact of timber harvest policies on local communities has long been recognized.

Deforestation changes the possible mix of economic activities and has the potential to

change watersheds and local climate. Clearly, communities can be and often are

dependent on forest.

One of the early concerns about the timber industry was its unstable workforce that moved from

lumber camp to lumber camp as the harvest frontier shifted. Social commentators decried the

"depravity of rootless existence" connected with the industry. They saw the rough, marginal

labour force as a threat to decent society, one that needed to be tamed and incorporated into

stable communities where normal family life was possible (Power 1996, 134).

The decisions on where to locate the logging camps were often made by company officials with

no relationship or affiliation with the communities that might be impacted by not only the decisions

about the location of the camps but also the operation of the camps themselves. . A recent example of this
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was the frustration with one of the logging companies on the Queen Charlottes who were flying in food
supplies to the camp from the Lower Mainland, rather than supporting the local stores and bakery who
were able to meet their needs. There was frustration over the perceived lack of support for the local
community and increased conflict was avoided when the operator of the camp (‘off-island’” management

company) agreed to purchase some of the food supplies from local businesses.

CONFLICT

Conflict is a multi-faceted concept which can manifest itself in a variety of fashions. Conflict
is a naturally occurring phenomena in society, appearing between individuals or social units. Conflict
may be desirable if,

...there is to be personal, social or institutional change. However social groups,

corporations, communities and interest groups in conflict need opportunities for

resolution if there is to be legislative change or societal development. (Whistler Centre

for Business and the Arts 1993, no page).
Social conflict can arise in a number of forms of which the most prevalent is competition,

Competition describes a conflict over the control of resources or advantages desired by

others where actual physical violence is not employed. Regulated competition is the

sort of peaceful conflict which is resolved within a framework of agreed rules. Markets

involve competition, both regulated and unregulated. Other conflicts may be more

violent and not bound by rules, in which case they are settled by the parties mobilizing

their power resources (Abercrombie et al. 1986, 48).

Conflict underlies much of political theory, with Marxism and Feminism perhaps being the most
recognized. Marxist theory argues about conflict between classes (Marx and Engels 1872) while
Feminists study conflict between sexes (Hale 1990). People mistake harmony as being the absence of

disagreement and conflict (Shaffer and Anundsen 1993) and thus conflict is often considered a negative

phenomenon and something to avoid.

Conflict can also be considered as a positive phenomenon. Consider academia and Hegel's

dialectic, in which 'synthesis' (a new thesis or concept) results from the conflict between ‘thesis' (the
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original idea) and 'antithesis' (another idea or explanation which challenges the original thesis). This
ongoing comparison and contrasting of ideas leads to new premises, which in turn are challenged and

improved upon.
\‘

Constructive conflict can also serve to increase the awareness of everyone's concerns regarding
beliefs, values, needs, etc. (Moore 1995). It can lead to a greater awareness of the scope and scale of
the challenges that need to be addressed. This is particularly valuable in land use decision-making
(Sargent et al 1991) and the complexities and challenges related to such planning concerns including
traditional or cultural use, carrying capacity or cumulative impacts (Redclift 1987).

Conflict can result from a number of situations, including but not limited to: constraints on
flexibility (M’Gonigle and Parfitt 1994); incompatible activities (Mitchell 1991); interdependent players
with different wants (Johnson and Duinker 1993); the clash of values and beliefs/perceptions (Dufour
1991); projections and fear (Foundation for Inner Peace 1975); problems and symptoms and how often
they are mistaken for each other.

Conflict can often not be avoided, and arguably it can serve an important function in the
planning or decision exercise. It is not conflict per se that can be a problem, but the nature of the conflict
and how it is managed by the planners and decision makers that can lead to even greater challenges,

Conflict is commonly viewed by the participants as a crisis. A crisis mentality lends

itselfto destructive processes because people will rush to use anything they believe will

relieve the conflict. Intervention techniques have been developed to help create

constructive outcomes from crises, which may result from interpersonal conflicts. By

controlling the perception of what is at stake in a conflict, a (negotiator) can prevent
destructive outcomes. This ability to defuse conflict, re-frame the issues, and
realistically analyse the outcomes is an important skill...

...we find it helpful to regard conflict as a set of divergent aims, methods or behaviour.

The degree of divergence, determines the severity and duration of conflict and affects

the likelihood of successful conflict resolution...

...Conflict resolution creates a state of uniformity or convergence of purpose or means;

conflict management only realigns the divergence enough to render the opposing forces

less diametrically opposite or damaging to each other. Conflict management does not
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demand an identical aim, method, or process, as does conflict resolution, but simply one

that is sufficiently aligned to allow unobstructed progress for the separate entities

(Folberg and Taylor 1988, no page).

People mistakenly believe that harmony means the absence of disagreement and

conflict. This always results in disillusionment, because the absence of disagreement

is an illusion. Even the most mature and high-minded groups are bound to disagree.

People are different no matter how similar they may appear in terms of age, gender,

race, sexual preference, or social class or how committed they are to a common vision.

These differences contribute to the health of a community, just as diversity gives

strength and stability to an ecosystem. When a community suppresses differences to

avoid the pain of conflict, it deprives itself of crucial information and the collective

wisdom that comes from sharing bad news as well as good (Shaffer and Anundsen

1993, 290).

Studies of both community and community conflict present difficult challenges. Stein’s 1960
book The Eclipse of Community discusses the increased interdependence and decreased local autonomy
of communities that have been driven by the emerging social processes of urbanisation, industrialisation
and bureaucratisation (Stein 1960). In this work, Stein addresses two fundamental challenges of
community studies, the first of which is the difficulty of generalizing from individual community studies
to community as a whole, there is a lot of questioning about how effectively individual communities
serve as microcosms. In Vidich and Bensman’s 1958 study of ‘Springdale’ they argue that it was not
possible to talk about Springdale as a whole in relation to larger or ‘mass society’, it was only possible
to talk about the relationship of particular groups. The second challenge Stein proposes is the need to
develop an adequate theoretical framework within which to position and orient the community studied
in the sequence and spectrum of change, which Bell and Newby (1971) refer to as a taxonomy.

These challenges remain for community studies but should detract from the importance of this
sociological field. Community conflict and how it is managed is of particular importance in British
Columbia. The communities are not homogeneous in either race, religion, linguistic groups, or

economic activities. This heterogeneity also applies to between communities, as the communities across

the province have diverse geographical settings, economic underpinnings and community memberships.
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A linkage between many of the communities is their role in what is arguably still largely a staples
economy, in which the hinterland or rural area engages in low value-added upstream production and
resource extraction which is often fed into the more urban areas or metropole where high value-added
manufacture occurs, the finished products are distributed and where the key decision making behind
resource extraction and production are made. Until the 1950's, BC had the largest number of people
living in resource communities in Canada, and even now some estimates have a quarter of the province’s
population residing in single industry towns (Barnes and Hayter 1997).

Single industry towns are notoriously unstable as a result of the local employment determined
by ongoing fluctuations in international commodity prices, the status of the local resource employer
which is determined by what is often international or extra-regional corporaté decision-making,
technological change and how this can quickly alter the profitability of an operation and the labour
requirements, and the supply and quality of the natural resource stocks themselves which affects the
profitability of the operation. A quarter of a century ago, Port Alberni could have considered the
archetypal BC logging town and was the eighth most prosperous community in Canada while today it
does not even make the top 100. Port Alberni is not alone in this change, and a number of mills have
been shut down, down-sized, or reconfigured (often with significant job loss) around the province
leading to a wide range of problems for the associated single industry communities (Barnes and Hayter
1997).

These recent changes have fuelled the issue of the importance of local economic policy. There
is a growing realization of the failings of centralized (Victoria driven) policies and a growing
neoconservatism (similar to the re-emerging focus on the local that Giddens and other sociologists have
recognised) that stresses individual and community initiative. The growing interest in community
forestry is one such example and the various proposals submitted in the provincial community forest

pilot project reflect some of the various social structures, cultural complexions and influences of
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organisations found in these communities. A simple example of this is that the community forest
proposal for Prince George has industrial partners and there is more of an industrial focus than is the case
for the Queen Charlotte community forest proposal which was submitted by the Islands Community
Stability Initiative (only community partners). What does appear to be a ﬁnifying phenomenon is that
commﬁnity development is shifting away from the top-down government managed process to one which
is more bottom-up, in which,

...Jocalities and the private entrepreneur, acting singly or as a part of a locally-based

coalition, are the primary agents for change. The consequence is that local development

is now expressed in a wide variety of schemes in a wide variety of sectors. Whether

these initiatives can offset the losses employment occurring in the mills is still unclear

(Barnes and Hayter 1997, 8-9).

By learning to communicate effectively, practising cooperation, choosing effective leaders, and
valuing the desired outcomes of community growth, the community becomes a purposeful and resilient
activity (Whitmyer 1993). This permits the community to effectively address the change and challenges
that inevitably occur. Addressing the conflict within a situation or a community and attempting to obtain
a desired outcome involves planning.

The BC government made attempts at improved forestry planning with the Round Table,
Commission on Resources and Environment and Land and Resource Management Plans (Commission
on Resources and Environment 1995) - all of which have met with mixed success.  All of these
planning processes are either provincial or regional in nature, and not at the local level. There is ample
documentation of conflict within each of these initiatives which received ample media coverage. Even
in the Socio-Economic Assessments of many Timber Supply Reviews such as for the Arrow Lakes
(Ministry of Forests 1994a) and Queen Charlottes TSA (Ministry of Forests 1994b) the issues of conflict
or the potential for conflict as a result of timber availability and allocation are raised.

The planning processes of community controlled forest occurs at the local level. It is this local

focus that is one of the potential strengths of community forestry that is addressed in the next chapter.
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PLANNING
In their 1996 book on planning theory, Campbell and Fainstein argue that planning theory is a
very difficult subject to define and explain. They provide four reasons behind this challenge,

First, many of the fundamental questions concerning planning belong to a much broader
inquiry concerning the role of the state in social and spatial transformation.
Consequently, planning theory appears to overlap with theory in all the social science
disciplines, and it becomes hard to limit its scope or to stake out a turf specific to
planning. Second, the boundary between planners and professionals (such as real estate
developers, architects, city council members) is not mutually exclusive; planners don’t
just plan, and nonplanners also plan. Third, the field of planning is divided into those
who define it according to its object (land-use patterns of the build and natural
environments) and those who do so buy its method (the process of decision making).
Finally, many fields are defined by a specific set of methodologies. Yet planning
commonly borrows the diverse methodologies from many different fields, and so its
theoretical base cannot easily be drawn from its tools for analysis. Taken together, this
considerable disagreement over the scope and function of planning and the problems
of defining who is actually a planner obscure the delineation of an appropriate body of
theory. Whereas most scholars can agree on what constitutes the economy and the
polity - and thus what is economic or political theory - they differ as to the content of
planning theory (Campbell and Fainstein 1996, 2).

A brief review of the evolution of planning is provided to present the context in which forestry
planning, and particularly community forest planning attempt to take on difficult tasks. Planning
arguably evolved at the turn of the century from several separate movements including: the Garden City,
the City Beautiful, and public health reforms, all elements associated with the development of the
industrial city (Campbell and Fainstein 1996). Planning has progressed through three stages.

The first stage of planning corresponds with the late 1800s - ca 1910. During these formative
years, in which the concepts of pl