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ABSTRACT

(a) The_ Problem

As a student of planning, one is constantly seeking to
define and solve the problem of planning: What is the planning
process?; What should it be?; Is it what it should be ?2; If not,
how does one make it better? Such questions are what prompted

the line of inquiry of this paper.

The problem thgs has four dimensions: (1) defining the
planning process; (2) defining the optimal planning process: (3)
testing an existing planning process to see if it is the optimal
proceés; {4) suggesting means of making the process optimal

should it not be so.

However, a process cannot exist without substantive inputs
and outputs. Moreover, the attempt to improve a social process
such as the planning process on a continual basis involves the
design of institutional structures. Institutions cannot exist
apart from the context of the society for .which they are
designed. Thus the problem has both theoretical and empirical

aspects.

The empirical setting for this ©paper is the Canadian
province of British Columbia: the substantive inputs and outputs
which highlight +the ©planning process are taken from an actual
case study - the Burns Lake Native Development Corporation.
Although these empirical boundaries limit the scope of the study

to British Columbian institutions, some deneral aspects of
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institutional design emerge which have wider geographical

significance in Canada.

(b) Method of Investigation-

In defining the planning process (Chapter II) an attempt is
made to distinguish between individual, organizational and
public planning processes. It is the public planning process
with which this paper is concerned. When the public planning
process is viewed‘at the collective, societal level, rather than
from the single perspective of an individual “*"planner," it is

seen as a congruent process to the democratic policy process.

Thei set of norms which the optimal planning/policy process
will meet is, therefore, the set of democratic norms of the
pluralistic, <Canadian society (Chapter 1IIX). When the public
policy process is examined in lighf of its ability to eafisfy
the democratic norms, a series of thirteen assessment criteria
emerge (Chapter IV). An actual policy process- weuld be judged
optimal if it reasonably met the essessment criteria, given the

constraints which exist to achieving optimality (Chapter V).

In Chapter VI, +the case of the Burns Lake ﬁative
Development Corperation is examined according to its ability’to
meet the assessment criteria and overcome the constraiants to
optimality. The Burns Lake process 1is chosen because it is
judged to be a "good" process and therefore the given
institutional framework is seen to be realizing its Dbest
performance. Certain key constraints are found to —render the

Burns Lake process less than optimal.
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In Chapter VII-a nornmative model of regional government is
designed to meet the assessment criteria while minimizing the
constraints to optimality. The normative framevork is
essentially a multi-purpose, decentralized regiomal government
in which all executive decisions are made Jjointly by an
Executive Coungil, and all 1egislati§e decisions are made
jointly by the General Assembly of elected representatives.  When
the Burns Lake process is transposed to this new institutional
context, those key constraints which inhibited optimality are

shown to be eliminated or minimized.

(c) General Conclusions:

Not only would +the Burns Lake process have been improved
had it beeﬁ conducted within the institutional context of the
regional government model, but so would the policy process in
general. However, although the ‘regional model would tend tg
improve provincial and municipal government performance,
optimality of all pclicy processes would require institutional
reform at all levels of government, federal government

institutions included.

Nevertheless, the twelve aspects of institutional design
which are summarized in Chapter VIII highlight the key factors
of institutional design necessary to promote optimality in the
policy process. These are: Decentralized; Regional; Multi-
Purpose; Elected local Representatives; Executive Council Linked

to Cabinet; All Decisions Joint; Overlapping Jurisdictions;



Communications Web; Resources for Participation; Policy Analysis
Secrefariat; Committee Structure (non-hierarchical bureaucracy) ;
Continuous Monitoring. Of these twelve aspects, only Aspect 2,
"Regional" does not fit all provincial contexts, since the
necessity of an intermediary government is dependent on physical

and demographic size.

Although each of the aspects in isolation (except perhaps
Aspect 2) nmay secure benefits if applied to institutional
design, only when all the aspects are applied as a system will
full benefits be realized. If the normative model of regional
government for B.C. were adopted, not only would benefits be
realized in terms of an improved process, but also benefits
would be realized in terms of better policy output. Process and
product are not discrete aspects of policy development. A
distinquishing feature of democratic policy formation is the
eﬁphasis placed on "means" or process in order to determine the

correct "ends" (product).
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CHAPTER I: INTRODUCTION: PROBLEM, APPROACH AND METHODOLOGY

A. The Problen

As a "planner", one 1is constantly seeking to define
problems and recommend solutions. The very nature of the task of
suggesting solutions is —related to the original perception of
the problem and this in turn is related to the values of those
who define +the problem. Planning is, therefore, decidely

normative.

As a student of planning, one is constantly seeking to
define and solve the problem of planning: What is the planning
proceSs?; What should it be?; Is it what it should be?; If it's
not what it should be, how does one make it better? Again, the
solution (how one gets there) will depend on the perception of
the problem (what it should be minus what it is). This too is a

normative task.

The problem of this paper, therefore, has four dimensions:
(1) defining the planning process; (2) defining the optimal.
planning process; (3) testing an existing planning procéss to
see if it is optimal; (4) suggesting means of making the process.
optimal should it not be so. All four of these dimensions are
normativé becausé they all depend on the acceptance of the set

of norms of the democratic Canadian society.

However, a process cannot exist without substantive inputs

and outputs. Moreover, the attempt to improve a social process



such as the planning process on a continual basis involves the
design of institutional structures. Institutions cannot exist
apart from the context of the society for which they are
designed. Thus the problem has both theoretical and empirical

aspects.

The empirical setting for this paper 1is the Canadian
province of British Columbia; the substantive inputs and outputs
which highlight the planning process are téken from an actual
case study - the Burns Lake Native Development Corporation.
Although these empirical boundaries limit the scope of the study
to British Columbian institutions, some general principles of
institutional - design emerge which have wider geographical

significance in Canada.

B. The- Approach

In defining the planning process (Chapter II) an attempt is
made to ‘distinguish between individual, organizational- and
public planning processes. It becomes evident that what planning
"should be" 1is related to whether one 1is speaking of the
individual; organizational or public planning process. It is the

later process with which this paper is concerned.

A better perspective of the public planning process is
gained if one steps back from the perception of the individual
planner and views the process as a collective, social process.
From this perspective, it becomes evident that it is the
democratic policy process through which Canadian society has

chosen to make its social choices. The optimal public planning



process should be synonomous with the optimal ©policy process.
This policy/planning process will be defined by the set of

Canadian democratic norms.

The link between the substantive policy outputs and the
policy process 1is the whole system of institutions which
coordinate societal decisions. If the actual process of policy
formation wvwere shown to be 1less than optimal when measured
against the set of assessment criteria for the optimal process
{which are derived from the democratic norms), then the
normative task would involve designing a more apprdpriate
institutional framework which would allow the realization of the

set of goals.

The fact that these goals are process goals and not
substantive (product) goals is significant because it means that
the institutional design will not be constrained by objectives
relating to specific functions. Thus the institutional framework
which emerges is multi-dimensional! and dynamic. The integration
of various sectoral policies is central to the functioning of
the institution as a forum in which to make social choices and

trade-offs.

In short, the improvement of the policy process is not only
a desirable end in itself because it represents satisfaction of
the democratic values, it 1s also a means to acquiring better

policy outputs by way of improved integration of social

1 j.e., multi-sectoral and possessing many component "parts" or
government organs.
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Phase 1: Defining The Public- Plaanning- Process-

Chapter II seeks to define the public planning process
according to its societal <context. This task is one of
synthesizing procedural planning theory concepts according to
the author's interpretation of planning‘theory and ﬁhe nature of
societal choices. The normative character of this task is made
-apparent. The public planning process is seen to be a parallel
process to the democratic policy process at the societal

level.(See Figure 1 - Phase 1.)

Phase 2: Defining The Optimal-Planning/Policy-Process-

Chapter III discusses in more detail the normative position
on which each phase of the thesis inquiry is based. Again, the
norms were derived +through the author's interpretation of
theoretical constructs. The acceptance or rejection of many of
the points raised in this paper will depend upon the acceptance

or rejection of these norns.

Chaptef IV deals with +the derivation of the assessment
criteria for the optimal planning/policy process. In deriving
these criteria, however, the optimal planning/policy process is
depicted (i.e., defined). These criteria are a synthesis of the
characteristics of the planning/policy process as defined in
Chapter II, the democratic norms of the Canadian society as
defined in Chapter III, theoretical literature on the proceés of
policy formation, and the work of other researchers in the field

of assessing policy processes.



Figure 1, Phase 2, illustrates how the assessment criteria
are derived from the democratic norms, and how the optimal

process is in turn defined by the assessment criteria.

Phase_3: Assessing-The_ Planning/Policy Process

As soon as one moves from the realm of the theoretical to
the empirical, one must deal with the comnstraints that reality

imposes on utopian concepts.

Figure 1 tries to depict the links between the theoretical
and the empirical. The centre 1lines which represent the
interface between the theoretical and the empirical are not
fixed, but may move over time as constraints to optimality
change. . The pluralistic; Canadian culture is shown to supply
input to the theoretical concepts through the democratic norms..
The assessment criteria remain on the theoretical side, but
their application to an actual planning process requires that

constraints to optimality be acknowledged.

Notice that the optimal institutional design represents the
synthesis of the theoretical and empirical realms: itvis the
link which makes normative constructs operatiomal. Utopian
institutional designs are not judged to be optimal because they
are non-dpérational and therefore would be unable to produce a
process which could meet the assessment criteria. The whole
process 1is dynanmic, however; and what may be utopian at one
point 1in time, may be optimal at another, depending upon the
changes in the cultural inputs to the democratic norms, and the

shifting of the constraints boundary.



Because of the dynamics of the theoretical-empirical
interface, constraints to the optimal planning/policy process
must be addressed. Chapter V summarizes these constraints. The
assessment of the actual policy process according to its ability
to meet the assessment criteria (Chapter VI) is thus tempered by
the acknowledgement of the particular constraints which
influence the achievement of each assessment criterion. Since
the institutional context can either be s constraint or a means
to satisfying the assessment criteria, the assessment of the
policy process is also an assessment of the operation of the

institutional framework.

Figure 1 - Phase 3, illustrates the method of assessing an
actual process for optimality. If the actual process were to be
optimal, the "Actual Institutional Structure" would be the
"Optimal Institutional Structure," and the arrow now connecting
the "Actual Process" and the "Actual Institutional Structure"
would connect the "Actual Process" with the "Optimal

Institutional Structure" (see Figure 1).

Moving from the theoretical criteria to empirical
assessment also poses another problem of methodology: there is
an indefinite number of policy processés which exist, and not
all are conducted +through precisely the same institutional
framework. Obviously, empirical boundaries must be drawn for the
sake of manageability. The gquestion is how, then, to best
restrict the empirical investigation to pursue the purposes of

this study.



Since this thesis inquiry grew out of the desire to acquire
an understanding of the nature of the policy formatiomn process
and out of the normative (planning) concern to explore how the
policy process could be improved, it is of little value to look
at an example of a policy process which is obviously poor. That
tells one 1little about the dynamics of a "good" process and
therefore 1little about how the institutional framework

contributed to the quality of the process.

Accordingly, the British Columbian policy process chosen
for closer examination was the Burns Lake Native Development
Corporation process. This process was chosen for more detailed
study because it appeared to be, 1in general, or "at first
glance, " a good procéss: it was a process conducted by
accountable ©political representatives; it involved minority
interests and thus did not promote "tyranny of the majority"; it
was multi-sectoral and involved goal trade-offs. It thus
represented an example where ‘the institutional framework was
realizing its best performance. It also had the advantage of
being a fairly contained process which could be examined in some

depth within the time and data constraints of the study.

Mach of the inforﬁation regarding the Burns Lake process
came from interviews with people involved in the process. There
is a significant disadvantage to using personal interviews as
data sources. Personal perceptions are essentially related to
one'!s personal values. Therefore, many of the details of the
Burns Lake process would tend to be filtered out and ignored by

the interviewee according to his or her judgement of what was



relevant. The author tried to overcome this difficulty by
interviewing persons with a wide range of perceptions.
Nevertheless, a few of the key actors in the process were

unavailable for interview.

Moreover, the Burns Lake process began five years ago, and
some of the details about +the process itself were simply
forgotten by those interviewed. Some of these gaps were filled
by the review of a personal correspondence file of the former
NDP Minister of Lands, Forests and Water Resources, but this
file was incomplete. The Ministers of the Envirorment, Labour
and Human Resources for the present Social Credit
administration, who are in possession of the complete set of

files, refused to allow access to them.

Other gaps in information were filled by a review of the
local Burns Lake newspaper betweem January, 1972 and July, 1979..
Also, copies of the overvieWw of the Burns Lake» process
{descriptive portion, Chapter VI) were sent to two persons
actively involved in the process for comment on the factual
details. Still, the inability to view the set of government
files felating to the process was a serious impediment to
documenting the details of the process. There may still be
certain inaccuracies of detail; hopefully these are

inconsequential to the analysis of the Burmns Lake process.

Because the Burns Lake ©process 1is considered to be an
example of a "good" process, it meets the assessment criteria
rather well, but not completely. Certain key constraints to

optimality emerge as factors which inhibit the attainment of
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assesément criterié; If no major' constraints had inhibited
optimal performance, the institutional framework would have been
judged as "optimal" 6r “near optimal“, and no adjustments would
have been necessdry. In terms of Figure Vf, the "Optimal
Institutional Struc£ure" and the "Actual Institutional
Structure" would have been the same (see Figure '2 below), and
the study would have ended. However, since certain institufional
changes could have promoted a better process, é normative model

of regional government is developed and illustrated in Phase 4.

FIGURE 2: - Phase 4-Promoting The Optimal Planning/Policy
Process
THEORETICAL REALM " EMPIRICAL REALM
Public Public
Planning — | Policy
Process I Process
Democratic Worms - Canadian Culture
J! <
Assessment Criteria
Optimal Process Actual Process
/
/
PHASE 4
Uptimal'
Institutional
. . , Structure

i
Constraints
to Optimality

T
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Phase 4: Promoting-The-Optimal Planning/Policy Process-

As Figure 2 illustrates, the substitution of the "Optimal
Institutional Structure” | for the "Actual Institutional
Structure" would induce the actual policy process to meet the
assessment criteria. This would attain a synthesis of the

theoretical (normative) and the empirical.

Since the empirical testing of a normative model of
regional government is beyond the control of the researcher, the
operation of +the model is 1illustrated rather +than tested..
Accordingly, in Chapter VII, the Burns Lake process is
transposed to the new regional institutional context and the
differences in the two processes are highlighted to emphasize

the advantages of the regional government model.

The design of the nmodel ié based on the synthesis of
theorétical literature and the application of +the normative
assessment criteria to the empirical reality of Canadian and in
particular British Columbian cultural, institutional and
physical environments. In this sense, the Burns Lake process and
institutional context themselves contributed to the aspects of

the design of the regional institution.

Because of the nature of and necessity for empirical input
into institutional design if new institutions are to be
"optimal" and not "utopian", there are also empirical
constraints imposed to the scope of the design of the
institutions. Thus the scope of this thesis 1is 1limited +to

provincial and regional institutions, while federal and
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municipal institutional reforms are omitted. The empirical case
studied also limited specific considerations to those of British
Columbia, although the general aspects of institutional design,
hopefully, are applicable to other provinces in Canada. Chapter
VIII, therefore, makes the aspects of the institutional desigqgn,

rather than the Burns Lake process, the central theme.



13

CHAPTER II: THE NATURE OF THE PUBLIC PLANNING PROCESS AND IT'S

RELATIONSHIP TO THE DEMOCRATIC POLITICAL PROCESS

There is no complete theory of planning.!? The bits and
pieces of theory which do exist do not fit into a comprehensive
whole, but instead reflect both the diversity of opinion of
those who are <called to the planning profession, and the
diversity of roles which the *planner' has been called to fill.
All planning activities have both p;ocedural and substantive
aspects, and it is virtually impossible to favour one procedure
over another, or one policy alternativé over ano£her without
referring to one's set of personal values in order to make that

choice.

In this sense, there can really never be any scientific or
objective theory of planning.2 Even Faludi's esteemed work
Planning Theory begins with the premise that the purpose of
planning is +to promote human _growth by the use of rational
procedures of thought and action.3 This value judgement on
Faludi's part colours his <concept of the. optimal pilanning
process and the 1role of +the planner. Human growth is a

substantive objective which implies that a "better" situation

‘T i.e., procedural planning theory

2 That is, one can talk about a theory of planning, but not
without the introduction of values. :

3 Andreas Faludi, Planning Theory- (Glasgow: Bell and Bain Ltd.,
1973), p. 35.
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should result from the planning/decision-making process, while
the planner surfaces as a key figure in directing this process
of human growth. No doubt, as the protector of the "public good"
the planﬁer in this role will feel he or she should have a
significant influence on the alternative course of action
chosen. On the other hand, if he had begun from the premise that
the purpose of planning was to promote the development of human
or social choices, Faludi would have depicted the planner in a
background position operating to promote the optimal performance

of the political process of social choice?

Faludi is not the only planning theorist who ihsiéts on -
beginning his discussion by a statement of the purpose of
planning. However, other theorists advance ofher purposes. For
example, some see the redistributive function as the main reason
for planning (e.g., Davidoff),2 while others believe the purpose
of planning is to encourage the development of government policy
as a context for better public decisions (e.g., Mann, Kaufmann,

Krumholz).3 In this latter role, the planner may work on the

1 John PFriedman's "transactive planning" style is an example of
the planning theory which may follow from such a premise. See
also : Melvin M. Webber, "A Difference Paradigm for Planning, in
Burchell and Sternlieb, eds., Planning Theory-in-The-1980's, -
{New Jersey: Rutgers U. Press, 1978), pp.151=162.

2 Paul Davidoff, "The Redistributive Function in Planning:
Creating Greater Equity Among Citizens of Communities," in
Burchell and Sternlieb, eds., p. 69.

3 L. Mann, "Planning Behaviour and Professional Policymaking
Activity," in Burchell and Sternlieb, eds., p. 113; J. Kaufmann,
"The Planner As Interventionist in Public Policy Issues,"™ in
Burchell and Sternlieb, eds., p. 179; Krumholz, Cogger and
Linner, "Make No Big Plans....Planning in Cleveland in The
1970's," in Burchell and Sternlieb, eds., p. 29.
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"inside" of government as a policy analyst and advisor, or on
the "outside" as an advocate for the adoption of specific policy
alternatives. Whichever the role, the emphasis is on advancing
the substéntive aspects of policy rather than promoting the

optimal policy formation process. .

These examples represent only a few of the positions held
concerning the purpose of planning: the number of possiblé
positions is indefinite. The ultimate challenge for the student
of planning faced with such diversity of opinion is to develop a
personal philosophy of planning which complements his or her own
goals and values. In this paper, many of the questions explored
concerning the structure of regional government and its
relationship to planning are rooted in the author's concept of
planning. Although a comprehensive discussion of planning fheory
is beyond the scope of this report, the purpose of the thesis
inquiry will be better understood if these theoretical roots are

outlined for the reader.

Planning at the individual level is a process of applying
forethought to action. In this sense, planning 1is a conscious
activity which can be attributed to the intellectual capacity of
the human species. Those who practise planning in their daily
lives‘ are presumed to be able to Dbetter control their
environment,! and therefore to derive more benefits from their

environment than those who act on impulse. This individual

1 Here the term environment is not restricted to the physical
environment.
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planning process can be understood in terms of six interrelated
characteristics: planning is purposeful, future <creative,

systemic, judgemental, action-oriented and on-going.?l

To say that planning is purposeful is akin to saying that
planning is a conscious activity: the actor perceives that there
is something to be gained by thinking through and choosing the
decisions and actions which are perceived to. deliver the nmost
benefit. The changes which result from decisions and actions
taken will be manifest only after +the action 1is taken.

Therefore, the planning process is future creative.

Moreover, the process of choosing the best decisions and
actions requires the analysis of multiple and interrelated
factors pertaining to the‘substantive aspects of the planning
task. Because the actions taken concerning one aspect of an
individual's 1life are not confined to impacting that particular
area of the individual's environment, the analytical phases of
the planning process include contemplation of the chain of
events from a given decision, which also 1leads to the
consideration of alternative decisions and actions as a matter
of course. The planning process -is, therefore, systemic by

nature.

The emergence of choices results from the systemic nature

1 Some of the discussion of the characteristics of the planning

process was based on the work of Gary Paget in his discussion
paper Towards a_ Theory For Environmental Planning- (Student
Discussion Paper, Number 2, Faculty of Environmental Studies,
Toronto, York U. Press, 1976.) The number of characteristics has
been expanded.
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of the planning process, but the course of action chosen is n;t
made apparent by +the analytical process alone. The planning
choice is judgemental since it requires the evaluation of the
advantages and disadvantages of alternative courses of action
according to the value framework and the goals (purposes) of the
individual. The wuncertainties of the future. and the risks
involved in certain decisions are paramount to the judgemental

quality of the planning process.

If the process ends at the point of choice of the preferred
alternative, the process is not a planning process, but merely a
speculative process. A planning process requires that action be
taken, and therefore, that the alternative choices considered be
realistic choices which can be implemented_ without an
unreasonable amount of risk for +the individual affected, ahd
which can be implemented within the constraints of the
individual's resources. Plans which are impossible to implement,
or which one has no intenfion of implementing, are - merely

dreanms.

Even after action is taken by the individual, the process
of planning does not stop. Because of the future orientation, or
the systemic and judgemental aspects of the planning process,
chances are that the manifested outcomes of the chosen action
can be improved, especially since what were before uncertainties
now become knowns. The individual therefore continues to
monitor, evaluate, modify or change the course of his or her
decisions and actions. Planning is then a continuous, on-going

process.
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The six characteristics of the planning process thus far
have been discussed as they pertain to the individual who makes
his or her own choices and decisions. As soon as the planning
process becomes an external activity, that is, as soomn as an
individual {or droup) is charged with conducting the planning
process ron behalf of someone else, there 1is a seventh
characteristic which must be added +to the list: planning is

transactive.l

This +transactive characteristic of the planning process is
interrelated with the other six characteristics described. Thus
transactions take ©place at all phases of the process: the
definition of purpose, the discussion of alternative‘futures and
the consequences of alternative choices, the decision, the
implementation, and the monitoring. For example, _in the
situation where a business person has hired a consultant to
analyse certain investment possibilities, communications between
the client and planner plus any outside actors (e.g.,
development or construction firms) will be frequent. The client
may be <called on to contribute more to defining purpose, or
making the final choice (with advice) while the consultant may
play a larger role 1in the analytical phase of the process. .
However, whatever the specific role of the consultant, that role

alone does not constitute the planning process. The whole

1 Note: An individual planning process may be transactive if the
individual chooses to seek advice or information. However, this
is not a necessary or required characteristic of the individual
planning process as it is in the collective planning situation.



19

planning process includes all the transactions undertaken, while
the ©planning system includes all those people or firms involved

in the process.

The same is true of any planning process undertaken within
the governmental stucture. That is, the planning system is
comprised of numerous government and private agencies and
individuals, -and the ©planning process constitutes all those
transactions undertaken. No one person or agency controls the
entire planning process. Undoubtedly, both government agencies
and private firms have always made conscious and calculated
decisions and therefore planning has always been undertaken -
even before the advent of planning as a profession. It would be
restricting to explore planning theory in terms of what
professional planners do, since planning as a profession is not

developed to its full potential.

Since planning 1is so universal an undertaking, it would
seem that planning is considered a desirable wundertaking, that
is, that the process of reflective and purposeful decision-
ﬁaking is a desirable process, not that what professional
planners currently do is always desirable. However, the
development of a planning profession itself indicates that there
exists a perceived need to improve the planning process
(particdlarly the pubiic planning process), which in turn
implies that many of the decisions takemn or programs advanced
have had_ outcomes which were less than optimal. Means and ends
are not separate, but interrelated aspects of_ a planning

process. The logical extension of these observations is that an
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improvement in the planning process should lead to an
improvement in the substantive outcome. of the process. The
optimal planning process should result in the best decisions
possible for a particular circumstance. An important planning
taskl 1is therefore to seek means of improving the planning

process.

As was previously noted, the public planning process is
.transactive and therefore the planning system cogstitutes all
those groups and individuals concerned in a particular planning
situation.2 The optimal planning process would be characterized
by +the proper integration of the interests and contributions of
each of the individuals and groups in the planning system. But
the fecognition of an ‘'optimal" ©process requires that value
judgements be made, and the qﬁestion is: Which. set of vaiues
could 1legitimately be used to evaluate. the public planning

process?

Since the public planning process3 is unavoidably linked to
the socio-political processes of a particular region, this
cultural context, which is itself value laden, cannot be ignored

by the investigator. The values with which this study is

1 This would be a "meta-planning" task in the terminology of the
planning theorists.

2 chapter IV will further elaborate how the seven principles of
planning are related in the public planning process.

3 i.e., public as opposed to private sector planning.
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concerned are therefore those of a democratic, pluralistic and

Canadian society.l

In the final analysis, because the'public planning systen
is contained by the socio-political context in which the
planning process is being conducted, the public planning systen
and the public policy development system are the same. The
optimal planning process and the optimal policy development
process are also congruent. Project and program planning are not
distinct from policy development but are rather spatial and
sectoral manifestations of the ©policy development/planning
process. Essentially, the only "means" that exist to improve the
planning/policy process on any kind of systematic and regqular

basis are institutions.

An institutional framework is defined as an "interrelated
set of rules (laws, regulations, customs) and entities
(organizations and individuals) which determine what decisions
are made and actions taken in a specified area of human
activity."2 If institutions are means and not ends in
themselves, they can only be judged either by how well satisfied
people are with the services they produce, or by how well the
process "through which decisions are made and actions taken"
meet certain assessment criteria. Since .this study is concerned

with the means of improving the planning/policy process, it is

1 These values will be defined in the subsequent chapter.

2 Trving K. Fox, "The Institutional Framework for Regional
Environmental Management," unpublished manuscript, July, 1972,
pPele
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the later method of assessment which is relevant.

The first step in designing an institutional framework
which would promote the optimal planning/policy process 1is to
examine the values of the democratic, pluralistic, B.C. society
and from them derive assessment criteria for the optimal

planning/policy process.
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CHAPTER IITI: THE DEMOCRATIC NORMS OF THE PLURALISTIC, CANADIAN

SOCIETY

In Chapter II it was concluded that the optimal public
planning process, becausé of 1its containment by the vsocio-
political <context, was a parallel process to the process of
public policy development. In order to be able to judge one
process better thanm another, it was also noted that the
application of a value system to the process was inevitable. The
most legitimate set of values to adopt when assessing a public
planning process is thus derived from the democratic,

pluralistic, Canadian culture.

Por each operating principle of a democracy, there is an

underlying ideal or value to justify it. H.B. Mayo, in An

Introduction_to Democratic Theory-! identifies four interrelated
operating principles of a democratic system. These principles
can be explained both in operational and normative forms, so
that the operating principle itself reflects the democratic

value when expressed in terms of what should be.?

The first of these interrelated principles is the popular-

control of policy-makers.- This refers to the electorate's

ability to remove the policy-maker from office if he or she does

1 See H.B. Mayo, - to-Democratic-Theory ({(U.S.A.:

Oxford U. Press, 1

2 Mayo, pp. 67.
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not adequately represent or advance those policies of priority
to the elecorate. In a country such as Canada which is large
both in geographic and demographic terms, this representative
form of democracy necessarily replaces the.  direct form of
democracy in which citizens vote on aétual policy issues. In
normative terms, there should be popular control of policy-

makers: decision-makers should be accountable to the electorate. .

The second principle of democracy is political equality.-

Each adult citizen is entitled to one vote which counts equally,
that 1is, votes are not weighted according to ohe's social or .
economic significance. This process allows the popularv control
of policy-makers. Again, in the Canadiéh'r context of
representative democracy, it is often impossible to ensure that
each vote counts equally. However, continual adjustment and
reform of government institutions would be characteristic of a
democratic society seeking +to attain the goal of political

equality.

The third interrelated principle of democracy is political-

freedon or effectiveness of-popular contrel.- This principle

refers to the ability of a democracy to maintain popular control
over policy-makers and to ensure political equality. It refers
to the +tolerance within a democracy for other political
viewpoints but it also refers to the maintenance of institutiomns
in the system which operate to deter minority control of policy
decisions. Such institutions include the freedom to vote without
coercion via secret ballot, the <choice of at least <two

candidates for varying policy choices, etc. In normative terns,
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therefore, a democracy should be able to maintain open debate
and diversity of opinion, while <continuing +to maintain the
support or observance of convention of those who lose out or are

compromised in specific policy choice situations.

The fourth principle of democracy states that when_the-

representatives are divided, - - the decision-of -the majority-

prevails. The majority rule principle can be defended on
efficiency grounds in the name of expedience, but it is Dbetter
defended ideologically on the grounds that if each vote counts
equaliy, the majority of the votes must be worth more +than the
minority. If the majority does not rule, then some sort of

minority interest must prevail.

However, the majority rule principle does not operate in
isolation from the other three principles of a democracy, and it
is thus tempered by its interrelationship with other democratic
values. Since policy-hakers npust rely on the popular vote for
support,. the  diverse opinions tolerated by the system must be
not only heard but considered if the democratic institutions are
to maintaiﬁ the support of the electorate, In: normative terms,
therefore, majority rule should be the preferred decision rule
to minority rule, but this should not permit the tyranny of the
-majbritf over minority interests. In a representative
government, majority interests may or may not manage to elect
the majority of the legislature and therefore it is»particularly
important that specific policy debates do not remain solely

within the government legislature.

Apart from the values associated specifically with the four
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principles of democracy, there are other values associated with
the whole of +the democratic system and which follow logically
from its operation. The "values referred to here are those
inherent in the system itself, those which make democracy
preferred over any other system of government even when
substantive benefits from alternative political processes are
perceived to be the same. Mayo has advanced one general and
several specific values as being inherent in the democratic
system. These values include:

Democracy is for the people, (general value);

Democracy allows the peaceful adjustment of disputes;

Democracy assures peaceful change in a changing society;

Democracy provides the orderly succession of rulers;

Democracy utilizes a minimum of coercion;

Democracy promotes diversity;

Democracy attains justice;

etc.!

These values, although present within a democratic culture
are, for the most part, not of specific concern to the purpose
of this thesis, since they are manifested only when a democratic
system is in operation. For example, that government is "for the
people" in a democracy can only be justified on the grounds that
there should be popular control over policy-makers, since any

dictator could <claim that he or she was governing on behalf of

the people.

There is, of course, another very important aspect to the
intermingling of means and ends in a democratic system: the

political system 1is only a part of the 1larger cultural

1 For more discussion of this topic refer to pages 211-243 of
Mayo's book. ’
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environment in which it operates. For this reason the priﬁciples
of popular control, political equality, political freedonm, and
majority rule, although present in all democracies, will find
unigue expression in various cultures.! The principle of popular
control, for instance, reférs to control of the governmeht by
those persons whom the cultural sysfem identifies as possessing
such a mandate. Thus it was possible for democracy to operate
prior to the franchise for women, but having made the cultural
change in ideology, it would be impossible for Canadians to
retract the vote from half the population withéut considering
such a move to be somehow undemocratic. Countries which have a
narrower franchise are also considered "less democratic" by

Canadian standardse.

The point +to be made here is that, when advancing the
values behind the four principles of democracy as those which
can legitimately be used to develop assessment criteria for the
public planning/policy development process in British Columbia,
these values must be interpreted and stated in light of the
Canadian culture. We are interested here in those cultural
aspects which are sufficiently "universal' to be held across
democratic political parties and to have influenced the
procedural aspects of the democratic system. There are three,
again interrelated, dimensions of the Canadian culture which
cannot be ignored: the importance of the individual; the

pluralism (diversity) of the Canadian social system; and the

1 Although the presence of democracy does in turn mean that there
will be some cultural similarities between democratic nations.
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unique Canadian history.

The origin of our emphasis on the importance of the
individual is unclear. It could be argued that the importance of
the individual in Canadian culture is rooted in the Judeo-
Christian tradition, in the common law tradition, or in one or
rmore other traditions of which democracy is dnly one. Whatever
the origin of this value, it remains prevalent today. This value
is expressed politically by the extention of the belief in
political equality and political freedom to include the belief
that the individual has a set of personal freedoms and human
rights which must be observed by other individuals as well as by
government institutions themselves. This value is expressed in
the concept of natural justice - that all persons have the right
to be heard and are entitled to due process of law, and in
British Columbia it has been expressed in the Human Rights Code.
The expression of this value in a provincial statute does not
isolate the consideration of the importance of the individual to
those specific 1instances alone, but it 1is a value which
permeates all substantive policy debate and all institutional

design - in this province.

The cultural pluralism which exists in Canada is a product
of the European subjugation of the ©North American native
culture; of our amalgamation of French and English into one
Canada, and our encouragement of immigration to build this
country. Although racial prejudice undoubtedly still exists
privately, publicly Canadians support the cultural development

and cultural expression of various groups of people; The



29

‘inherent value is that a diversity of‘culture and opinion adds
richness to the Canadian <culture. This value 1is expressed
politically through many policies and programs which reéognize
the special needs of various groups, but procedurally, the
cultural minorities are considered to have rights of expression
equal to those of English and French Canadians. Unfortunately,
the'prdcedural and institutional aspects of the democratié
system are <culture bound and require that the participants in
the system have adequate knowledge and skill in using the systen
before their minority position will be heard. Therefore,
although cultural diversity is recognized as a Canadian value
which has ipfluenced the political ideoloqy, there are as yet
institutional deficiencies which inhibit the full realization of

this Canadian democratic norn.

Finally, one cannot ignore the unique Canadian history when
discussing the way the normative aspects of the democratic
principles are expressed. History here refers not only to the
roots of +the Canadian culture and its evolution over time, but
it also refers to the interaction of the people with their total
environment, physical and human, and the evolution of that
system over time. The dynamism of this process has meant that
Canadian political institutions afe different in many ways from
institutions in other democratic nations. The sum total of
Canadian federalism and regional decentralization, fhe marriage
of the legislative, executive and Jjudicial powers (via an
increasing emphasis on statute law), the notion of parliamentary
supremacy in an increasingly complex representative democracy,

combined with the belief in the importance of the individual,
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cultural pluralism, and popular control of that legislature,
have led to popular demand for public participation in spécific 
policy issues and a resentment of administrative regulation

where the policy-maker is insulated from popular control.?

With thié cultural filter held before the four democratic
principles outlined at the beginning of this chapter, the values
or norms behind the functioning of the Canadian, pluralistic,

democratic system can be identified.

Universal Democratic Norms Cultural filter
popular con rol importance of
the 1nd1v1dua1
o CANADIAN
DEMOCRATIC
, NORMS
mijority plocal
rule equality
/ cultural Canadian
: pluralism + olitical
. poHt’ical fregdom tolerance zvolution

1 In this paper it 1is asserted that the demand for public
participation in the policy process is increasing, and therefore
that the correct set of Canadian democratic norms should include
values associated with participation in the policy process.
Because of many factors (e.g., the increasing number and
complexity of policy problems; the conflict of resource uses; a
higher 1level of education in general; improved communications
and informations systems) the process of electing political
representatives is an inadequate means of expressing preferences
for various public policies. The democratic institutions
(including conventions) must adapt to meet the demands of this
new social environment so that public participation is
incorporated into the policy process between elections as well.
This transition has not been completed yet.

Because of the lag Dbetween the public demand for
participation and the institutional adaptation necessary to
accommodate it, many policy processes in Canada may be shown to
fall short of this norm. One could also say that there are
politicians who have not as yet accepted the inevitability of
this transition, but even those politicians would be hesitant to
admit to a public demanding an audience that they did not hold
this wvalue. In short, the demand for public participation can
still be considered a norm (what should be) central to the
design of new planning/policy institutions.
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These democratic norms may be stated as follows:

1. There should be popular control over policy makers.

2. Public part1c1patlon of all affected groups should be
encouraged in each policy issue.

3. There should be political equality of each vote.

4. Total participation of all eligible voters includ-
ing minority groups should be encouraged.

5. The effectiveness of popular control and public
participation should be ensured.

6. The individual's rlghts should be respected and
guarded.

7. Majority rule should be tempered by minority

participation in elections and in the policy de-

velopment process.

If +these norms are held as the wultimate goals of the
democratic political system in British Columbia, the design and
performance of the B.C. government institutions should meet thenm
to as Jgreat an extent as possible given realistic temporal,
financial and technical constraints on their attainment. These

are also the norms which if fully  nmet, should produce the

optimal planning/policy development process.
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CHAPTER IV: THE OPTIMAL PLANNING/POLICY DEVELOPMENT PROCESS:

DERIVATION OF ASSESSMENT CRITERIA.

Having eitrapolated the democratic norms relevant to the
Canadian context, the assessment criteria of the optimal
planning/policy development process can now be derived. This can
be done by translating each of the six characteristics of the

individual planning process to a collective process (according

to the transactive nature of public planning) and interpreting

the quality of each aspect of the process as it would be if all
the democratic norms were met. The outcome will be a series of
statements about what the public planning process should be
like. Turning the positive statements to intefrogative ones will

give a set of assessment criteria.

Interrelated Interrelated Interrelated Optimal Pub]!c
Characteristics Characteristics Set of Planning/Policy
of The Individual of The Public Democratic Development
Planning Process Planning Process rms LProcess

Optimal Derivation

1. Purposeful )(_Tranéactions X UVemocratic Norms = % Purpose

2. Future Creativg X Transactiors % Democratic Norms = ggt;ﬂilrgeE;;?:;gh
3& Systematic X Transactions N >( Democratic Norms = ggtzﬂilréng;z?ZZS
4, Judgemental = X Transactions - X Dbemocratic Norms = ggﬁ:??ln

§. Action-oriented X Transactions X Democratic Norms = ~2?:;agloézglsze"ta‘
6. On-going X Transactions X Democratic Norms = gg:;?glsgggit°r1“9+

Procedure
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A. The Optimal Derivation of - Purpose-in-a_ Democratic-

Planning/Policy- System-

The purpose of an individual's planning is cleér to hinm or
her and requires no justification to anyone else.! In a
democratic society, however, each individual, group, government
agency or firm has its own set of goals 6r parposes vwhich it
seeks to satisfy. The problem for the whole planning/policy

systen is obviéus: Whose goals should be satisfied?

New policies may develop from political campaign promises,
or from a problem2 or issue which has impressed the politicians
in office as being of sufficient magnitude to warrant attention.
In eitﬂer case, politicians will act on those issues and
problems which they perceive will secure them most political
support. Thus goal priorities are set as a result of a political
Process. In'a democratic system, this is a legitimate' means of
establishing planning priorities since elected officials have

been given their mandate directly from the electorate.

The present systenm of establishing purpose in a
planning/policy context, however, is not operating at an optimal
level. Under our current system, a problem or an issue may be

brought into the realm of political perception only if a group

1 This statement endorses the concept that planning- is a
conscious, goal seeking, and therefore rational process. This is
not to say , however, that all human actions are conscious and
rational. Those human processes which are not conscious, goal
seeking processes are not considered in this paper to be
planning processes.

2 A problem is seen as a negative manifestation of a goal.
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is large enough or organized well enough to demand political
attention. In such a systen, many issues are never responded to
until they become grave problems and cannot be ignored. For this
reason, the political system is often accused of only '"reacting"
to problems réther than - actually "planning" in the sense of

acting so as to avoid the development of certain problems. .

In the optimal public planning/policy situation, .the
elected representatives would still be charged with the
responsibility of establishing priority of purpose, but
resources and avenues for the participation of all interested
groups and individuals in expressing their problems and needs
should "be made available. In order to ensure the effectiveness
of participation of all groups, including minority Qroups, these
avenues for expressing various grievances and needs should be
institutionalized (that is, they should not be ad hoc or
discontinuous) and they should be publicized so that people know
the opportunity is available and so that the procedure for
participation 1is <clear. Thus the ©politician, in the optimal
situation, should be aware of the problems and issues of various
groups of people, 1in various regions of Vthe province. The
severest problemé might still dictate the priorities, but the
severe problems of minority groups lcould not be so easily
loverlooked as they can be in " a situation where the
planning/policy development process is less than optimal. Also,
the monitoring of public grievances and needs will aliow.more
efficient channeling of government resources on 1lower priority
items into those policy areas which seem to havé most support or

which seem to be potential future problem areas should
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government resources fail to be channeled in their direction.

The first assessment criteria of the optimal planning

process can therefore be expressed as: Axe:there sufficient:

channels and other-resources - available for-all -individuals and

groups-to communicate their problems_ and-needs_to accountable-

’

political officials?.

Once the priority problem area has been identified
politically, however, action cannot be taken to resolve the
pfoblem until it has been defined in more specific terms, and
from the viewpoint of all individuals and groups who will be
affected by the policy action taken. The specific definition of
the problem will affect the means chosen to overcome it, and in
a democratic society, the pfoblem definition should result from
an interactive (transactive) process. The second assessmenf
criteria of the optimal planning/policy process is therefore: Do

the varying perceptions of all-immediately affected groups_-and

individuals enter-into_the definition-of the- problem?!-

1 Several of these assessment c¢riteria were also part of an
unpublished paper written and circulated by Irving K. Fox to his
Policy Planning class at U.B.C.
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B. The-Optimal -Derivation-of- Future-Choices-in a Democratic

Planning/Policy-System-

The ' planning/policy development process is future creative
in the sense that the decisions and actions taken are intended
to change a policy existing at the time of the decision. The
development of the policy content, or the "means" of enacting
the change, also requires the imaging of the desired future,
which is of course related to the original conception of what

the present problem is.

In a democratic policy system, there will not be consensus
on what the ideal future should be, again because of the
diversity of priority goals héld by individuals, groups and
agencies. In a system which respects the opinions of all
individuwals, there is no Jjustifiable non-political way. to
examine alternative futures, since the political procesé is the
means by which the electorate has chosen to resolve the

conflicts in social choices.

In the existing plamning/policy process, because government
responsibilities are so dispersed, dgovernment agencies are
obliged +to <consult and inte;act with numerous other government
as well as private agencies with overlapping jurisdictions or
conflicting objectives. The policy content and alternatives,

therefore, develop only after a process of negotiation.

Because the planning/policy development process is and
should be transactive, this process of interaction should not be

replaced with pat technical solutions to problems which, in any
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case, will often be opposed when +they are about to be
implemented. The optimal planning/policy process should instead
be characterized by openness and’by an attempt to get as maﬂy
alternative viewpoints on a situation as possible. This open
process would also be the type of process most conducive to
fostering innovation and creativity in the process of mélding

the future. Assessment criteria three of the optimal planning

process can then be posed as: Do-the-varying:perceptions.of all

affected and interested groups-and-individuals determine-the

alternative policies that are considered?-If this criteria is

met, it should be assured that a wide variety of alternatives

are considered.

However, simply to welcome alternative proposals 1is not
sufficient. There may be many minority (and also innovative)
solutions overlooked because various groups are not sufficiently
organized or do not have sufficient financial and other
resources to undertake a study and submit a proposal. Since the
democratic values insist that the effectiveness of popular
control and public participation should be ensured, and that
majorify rule should be tempered by minority participation,
there should be ample provision to ensure that such wide spread
participation is secured. The fourth "assessment criteria is

thus: Are resources allocated-to-ensure-that-all groups with-

differing perceptions have had-the- opportunity-to-participate-in-

the - formulation of alternative-proposals?-
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C. The Optimal Analysis of»Future-Choices~inva-Democrgtic-

Planning/Policy System-

Once the alternatives have been posed in the planning
process, there must be an evaluation of each alternative before
the choice of the preferred alternative can be made. 0Of course,
the individual wusually evaluates the alternatives in light of
his or her objectives or goals and chooses the alternative which
he or she perceives to best meet those goals. This is a systenic
process which involves considering the ramifications each of the
alternative choices will have on other aspects of the
individual's 1life in the future. There will also. be somre
uncertain aspects to the analysis because .the future <cannot be

perfectly known before it happens.

In a transactive, public planning/policy process, the task
of evaluation is not so simple. Each of the proposals have been
submitted by individuals, groups or <coalitions which have
different goal sets. Fach proposal will be somewhat biased in
favour of the values held by the group submitting the proposal.
In a sense, each of the groups has "pre-evaluated" the proposal
for themselves, and has thus supposedly considered all the
systemic repurcussions of adopting the proposal. However, this

evaluation will be scomewhat narrowed by the bias of the group.

Inevitably, in a policy development situation there will be
a concerted effort on the part of each group submitting its
proposal to advance its proposal by discrediting others. Indeeqd,
there will undoubtedly be negative or positive ramifications of

each proposal which have been overlooked because of the biases
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of each group, and because of the systemic and complex nature of
the policy development process. The optimal policy/planning
process would therefore take full advantage of this interactive
process of policy analysis. Comments on each proposal should be
welcome from every interested group or individual, but also,
opportunity for dialogue between the groups is essential. From
this dialogue a short set or a modified set of proposals should
emerge. The fifth assessmnent criteria of the optimal
planning/policy development process would then be: Are the-

varying - perceptions-of -all affected-and interested groups,-

agencies, and-individuals incorporated into-the-evaluation-

process

lew

And again, because our democratic values insist that the
system of institﬁtional arrangements ensure that maximum
participation be secured, including participation of minority
groups, resources should be available to those who are unable to
participate otherwise. Some groups may become ihvolved in the
planning/policy process at this later stage because they are
opposed to a particular alternative, whereas before they wvere
indifferent when +the problem definition and the call for
proposals was being made. The sixth assessment criteria is thus:

Are resources-allocated- to ensure-that-all groups with -differing

perceptions_have_in fact -had: the- opportunity-to- participate. in

the evaluation of - alternative  proposals?-

Within the government structure itself, agency biases may
inadvertently dominate the process of generating and evaluating

alternatives. Therefore, the institutional arrangement itself
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should provide checks and balances on bias to ensure the optimal
democratic process. The seventh assessment criteria might

therefore be: Are-there checks-on- government: agency biases which

might otherwise imnadvertently- dominate-the planning/policy-

process?

D. The -Optimal-Decision-in-a Democratic-Planning/Policy System

In an individual planning process, final choice remains
with the individual. This choice will be made in the face. of a
nunber of possible uncertainties and risks which will be weighed
and balanced against the individual's goal set, which means that

the final decision is a matter of individual judgenment.

In the collective, societal context, there are also
uncertainties and risks to be taken. The process of involving as
many groups as possible will minimize. the number of
uncertainties and risks, but there is’ no possible way to
elinminate all of them. In fact, the various groups involved in
the process may often differ in their opinion of which risks are

worth taking and which are not.

The final decision or choice remains a governmental one and
to this extent, it nmay be made by an individual or committee
which may have its own preferences in the matter. In a complex
representative democracy, there has been a tendency for more and
more responsibility to be delegated to the administrative
agencies of government. Although it is understandable that the
legislature —representatives cannot possibly make all decisions

which affect the electorate, the optimal situation is for the
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decision to be taken by an elected representative who is subject
to popular control. An eighth <criteria of the optimal

planning/policy process is therefore: Are-final choices-made by-

accountable representatives or-by-the-public-generally?-

E. The-Optimal Implementation.Procedure_ _in_a_-Democratic-

Planning/Policy System-

Once a decision has been made, action must follow or else
the process is not a planning process, merely a speculative one.
Since the whole ©point of consciously +thinking ahead, or
planning, is to secure more benefits by doing so; the individual
must also think <carefully about how to implementuhis or her
decisions. The consideration of alternativeé, this time of
alternative ways to take action on the decision, again becomes

an important aspect in the planning process,

In the public planning/policy process the transactive and
pluralistic aspects Qf the democratic system are again an
important factor +to consider. As are the advagtages of
encouraging alternative policy proposals, encouraging
alternative views on how to best implement a policy would
encourage creative and innovative ideas. Sometimes the
suggestions on how to implement a policy might be included iﬁ
the proposais and the interaction onbimplementation may take
place simultaneously with the evaluation of alternative
proposals, while at other times, especially if the alternatives
evaluated are modifications of those proposed, the dialogue over

how best to implement the policy may be reserved till after the
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policy has been decided. 1In either case, the optimal process
includes as many alternatives as can be suggested by the many
groups and agencies involved, some of which may even incorporate
the principle of public participation in the actual
implementation process. The final decision on implementing
arrangements, again, rests with the accountable representative.
A ninth evaluation «criteria for the optimal planning/policy

process is therefore: Are-alternative_ implementation-

arrangements proposed and analysed-by the various groups, -

individuals and agencies involved- in-the process?-

Since +the optimal process bof public planning/policy
development is transactive and encourages creative and
innovative solutions for problems, the innovative. solutions
should not have to be rejected in favour of more conventional
solutions which may not yield as many benefits, but whigh are
better known and are perceived to involve less risk..By taking
an experimental approach to the implementation of policies, many
of the uncértainties'about a particular course of action can be
uncovered with a minimum risk factor. If the policy alternative
with higher risk yet greater benefit proves to be unsuccessful
in an experimental setting, the the next best alternative can
still be implemented. A tenth criteria for assessing the
optimality of the planning/policy process might then be: Is_the-

——— e —

implementation process_subiject-to_experimentation-where-

uncertainties are-fairly. numerous?-
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F. The Optimal Monitorinq-andvReassessment~Procedure»in‘af

Democratic Plamnning/Policy System-

A plénning process does not end after the chosen course of
action is underway, since the individual will wanﬁ to assess the
sﬁccess of a decision so that mistakes made can be avoided in
the future, and so that the good aspects of the decision can be

reproduced.

Too often in the public policy process it is assumed that
planning is over when the policy alternative chosén has been
implemented. Because of the interactive character of the
policy/planning process it is inevitable that some feedback will
occur, but this will usually be negative feedback in the form of
complaints. Moreover, policies which are mediocre or even
inefficient may be Jjudged successful just on the basis of the
absence of <complaints from the ©public. Such policies nmay
continue +to exist without change until the negative aspects of
them are sufficiently large to create a public. outcry. Only then
does the ©policy undergo revision and updating. Such a
policy/planning process is certainly far from being optimal, or
even "good" planning. The lack of cbntinual monitoring and
policy revision undoubtedly léads to the inefficient use of

scarce financial and other resources.

The optimal policy/planning process is characterized by
continual monitoring and revision of policies. The design of the
monitoring system should also be coupied with explicit provision
for adapting policies to conditions revealed through eiperience

and experimentation. This means that the design of the
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implementation arrangements as well as the design of the chosen
policy alternative should indicate the recognition that the
process of planning/policy development is continuous. There are
two assessment criteria which are related to this aspect of the

optimal planning process: Is there-explicit provision-for the-

continuous assessment of results-and-the.effectiveness-of-

implementing arrangements?; - Is-there-explicit provision_ for-

utilizing-these assessments- to-adapt policies-and-implementing-

arrangements - accordingly?-

However, the monitoring phase of the planning process, like
the other phases, should be transactive and include thé
perceptions of all those persons and agencies affected by the
policy. If implementing arrangements are conducted through
government offices, there may be a tendency for agency bias to
dominate not only the type of information monitored,‘but also
the adjustments to policy content and procedure. Part of this
bias will be overcome in the optimal process by institutional
checks on agency bias which are a condition of assessnent
criteria seven. However, these intergovernmental checks must
also be supplemented with non-governmental viewpoints on the
problems and successes of the policy, and on how to modify the
‘policy. The design of the monitoring procedure should therefore
include provision for input from all interested groups. Where
the results of monitoring are technical, such reports should be
readily available to private groups and théir comments should be
a required component of the monitoring phase of planning. The
final assessment criteria of the optimal planning/policy process

is therefore: Are the varying- perceptions-of-all affected and
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interested individuals and groups-included-as-inputs to the

assessment-and modification: procedure?-

G. Assessment Criteria-of the Optimal-Planning/Policy- Process-

N

According to our set of democratic norms, the optimal
planning/policy development process can be judged according to
its ability to meet thirteen assessment criteria. These
criteria, which are expressed as interrogatives of the normative

statement of what "should be", are:

1. Are there sufficient channels and other resources
available for all individuals and groups to communicate
their problems and needs to accountable political

of ficials?

2. Do the varying perceptions of all immediately affected
groups and individuals enter into the definition of the
problem? - '

3.. Do the varying perceptions of all affected groups and
individuals determine the alternative policies that are
considered?

4. Are resources allocated to ensure that all groups
with differing perceptions have the opportunity to
participate in the formation of alternative proposals?

5. Are tle varying perceptions of all affected and
interested groups, agencies and individuals incor-
porated into the evaluation process?

6. Are resources allocated to ensure that all groups
with differing perceptions have in fact had the
opportunity to participate in the evaluation of
alternative proposals?

7. Are there checks on government agency bias
which might otherwise inadvertently dominate the
process?

8. Are final choices made by accountable representa-
tives or by the public generally?

9. Are alternative implementation arrangements
proposed and analysed by the various groups, individ-
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uals and agencies involved in the process?

10. Is the implementation process subject to exper-
imentation where uncertainties are fairly numerous?

11. Is there explicit provision for the continuous
assessment of results and the effectiveness of the
implementation arrangements?

12. Is there explicit provision for utilizing these
assessments to adapt policies and implementation
arrangements accordingly?

13. Are the varying perceptions of all affected and

interested groups and individuals included as 1nputs
t0 the assessment and modification procedure?

These criteria, if perfectly-met, répresent the absolute or
ideal conditions wﬁich must prevail if the planning/policy
process 1is to be considered optimal. Of course, a complex and
representative form of democracy such as wve have in canada does
not always operate ‘at the "optimal" level. Indeed, from an
empirical point of view, there are several significant
constraints to the achievement of optimality which eliminate the
possibility of any planning/policy process meeting all these
evaluation criteria completely. These constraints, which are
outlined in Chapter V, are very real problems which must be
confronted and either eliminated or minimized in the pursuit of

the optimal policy/planning process.

However, the constraints themselves, although significant
parameters of the policy/planning process, should not be built
into the normative assessment criteria of the optimal process.
The set of assessment criteria represents the goals of the ideal
planaing/policy process which may be met or missed to varying

degrees. If the constraints were to be incorporated into these
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assessment criteria, the normative concept of opfimality would
be wundermined, and positive change (reform) would be inhibited.
For this reason, the constraints to the optimal performance of
the planning/policy systen are considered separately as
adjustable parameters to the planning/policy process, rather

than as elements of the assessment criteria set (goals).
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CHAPTER V: THE CONSTRAINTS TO ACHIEVING OPTIMALITY IN THE

PLANNING/POLICY PROCESS .

For each substantive aspect of the planning/policy task
there will be constraints specific to the substantive aspects of
the policy alternatives considered, as well as general
constraints related to the procedura; aspects of the planning
process. It is the set oficonstraints related to the procedural
aspects of the planning/policy process with which this paper is
concerned. There are five categories into which these
constraints to achieving optimality 4in +the planning/policy
process may be classified: financial; temporal; humang;

technical; and institutional.

The financial constraints to achieving the optimal planning
process include all those direct costs to government of
completing negotiations and other transactions. These costs will
include the salaries of both permanent and temporary staff
(e.g9., consultants); the costs of generating information for and
processing communications from various individuals and groups as
well as the public at large; the <costs of supporting various
participating groups. These <costs are constraints because

government financial resources are not unlimited.

The temporal constraints to achieving the optimal
planning/policy process include not only direct but indirect
- transaction costs. For instance, the number of policy

transactions in which politicians (especially Cabinet ministers)



can participate is limited by time. Also, the time required for
policy development increases with the nunber of individuals and
groups 1included in the transactions of each ©phase of the
-policy/planning process. Both of these factors contribute +to
delays in policy decisions and implementatiog, and thus to
increased direct cosfs of transactions as well as increased
indirect costs 1in the form of foregone benefits from delays in

policy implementation.

The constraints of time and money are relatively easy to
anticipate and minimize compared to the human constraints which
can inhibit optimality in the planning/pélicy process. Thése are
the behavioural aspects of individuals and groups which as well
as being more difficult to anticipate and minimize, are also

less precisely defined.

For instance, one could view as a constraint to the optimal
planning process the expectation that individuals and groups
will act to maximize personal utility. Granted, the planning
process by definition 1is a rational ©process, and those
governmental and non—governmental groups and agencies organized
around common objectives may be viewed as acting in a rational
manner 1if they proceed to meet those objectives. Even the
individuals who do not participate in a "rational" manner in the
process, but who instead react in a negative or positve manner
to situations which enhance or threaten their lifestyle or
environment are seen to react 1in their own self-interest.
However, the ©best solution at an individual or group leﬁel may

not be best at the societal level. The human constraint to
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achieving the optimal planning/policy process 1is not the
diversity of "rational" groups and/or ‘"non-rational" groups:
such a diversity of viewpoints, if utilized, can lead to the
' development of better and mdre'innovative policies. The human
constraint to achieving the optimal policy process is rather the-

expectation that groups and individuals will always try to

"pmaximize their personal utility", since it assumes that people
are unable and unwilling to 1look beyond their own self-
interested context. If this expectatidn is a dominant constraint
to the planning process, it becomes a self-fulfilling prophesy:
groups and individuals do become defensive and sometimes
unreasonable because they have come to view other groups and
individuals as rivals, rather than as partners in what is, at

the collective, societal level, a common process.

On the other hand, it is possible that some groups or
individuals involved in the planning/policy process will refuse
to compromise. It is also possible for one group to have
comparatively more 1influence 1in the process if it possesses
strong leadérship. In fact, the reaction of amn entire group may
depend on the persuasive abilities of one or more respected
individuals within a particular group. The specific dynamics of
any given planning/policy process will be different, and while
some behavioural constraints may be anticipated, others remain

unforseen.

Two of +the most important human constraints which inhibit
public participation in the ©planning/policy process can be

anticipated. These are a shortage of éommunity level leadership
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and limited community energy to participate in the Apolicy
process. The dynamics of these  two factors can mean, for
instance, that the same individuals at the community level may
be the‘ principal pafticipants in all community policy
development processes. If these individuals become the community
spbkepersons by self appointment, ér by default, there is no
guarantee that their opinions will be supported by the community
at large. At the same time, involving the-mass participation of
the community will’in most instances be impractical from a
temporal and financial perspective. However, despite the
difficulty of incorporating public participafion‘in the public
planning/policy process, it is an aspect of policy development
which demands consideration: community groups will- become

involved in the poclicy process if only in a negative manner to

block unpopular policies.?

1 The constraints discussed %n this chapter are taken £from the
point of view of the "government." From the "public's'" point of
view, all these constraints are present, but from a quite
different perspective.

For instance, from the "public's " point of view, there are
two major constraints to participation: (1) the high transaction
costs of participation, and (2) lack of amalytical resources for
participation. Transaction costs are so high that .any one
individual can participate in only a small fraction of the
issues that affect him or her. Thus an individual limits
participation to high priority issues. From the "government's"
point of view, this limiting of participation to priority issues
is seen as a human constraint to optimality in the form of
"limited community energy for participation."™ In the final
analysis, however, if +the <constraints to optimality from the
government'!s point of view are eliminated or minimized, the
public's constraints of high transaction costs and lack of
resources would be minimized as well. The net result should be
more public participation on more issues.
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The problems of incorporating public participation in the
planning/policy brocess is  also related to the technical
constraints .to achieving the optimal planning/policy process.
Because we have a complex and highly specialized society,
participation in the planning process concerned with specific
poliéy issues can require a level of technical ekpertise which
local 1leaders may not posess. As the size of the community or
regidn defined +to participate 1in specific policy issues
increases, the poésibility of finding these technical
specialists within the community increases, but the possibility
of involving all community members in the planning process

decreases.

Within the governmental structure there also exists a
problem of ensuring that social choices remain within the realnm
of the political process and do not become technical choices
made by technical experts.! The complexity of our social systen

has made specialization necessary. It would be impossible for

1 The desirability of ensuring that elected representatives are
actively involved in the policy process is also related to the-
necessity of accommodating public participation. Since public
participation in specific policy 1issues involves only those
groups and individuals who have designated that issue a personal
priority, at no time will every affected individual become
involved in a particular policy process. Because one function of
the elected representative is to keep in touch with the
preferences of his or her constituency members, he or she is
responsible for taking these preferencés into account and for
acting on a policy issue in view of the balance of interests
which exist. For this reason, it is the elected representative
and not the technical expert or even the participating groups
who should make final decisions. Thus an optimal system is open
to public participation, helps defray transaction costs and
technical resource costs for those who give high priority to an
issue (i.e., those participating) but assures final decisions
are made by accountable individuals. ‘
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every politician (or every public participant) in the
planning/policy process to have complefe understénding of all
policf issues. The necessity of the technical advisor is
therefore uhdisputed; the amount of control exerted by any one
advisof will be limited by the number of technical opinions
which are considered in the <course of the transactive

policy/planning process.

Both of these dimensions of the +technical constraints to
achieving the optimal .planning/policy process are in turn
related to the problem of integration of the participation of
groups and individuals at various phases in the policy process.
As the number of ©participants increases, as the scale énd
complexity of the policy 4issue increases, the probiem of
coordination can become a constraint to achieving the optimal
process since its achievement is thwarted by lack of policy
action or implementation. The crucial aspect of dealing with the
tehnical constraint to optimality is to find the best scale on

which to deal with specific policy issues.

Institutional cénstraints to optimality of the
planning/policy process can also exist if institutions have not
been adapted or changed to f£it the needs of the B.C. society of
1979. Because institutions are thé ‘means of attaining the
optimal policy process, the institutional constraints will be
directly‘ (but inversely) related to the assessment criteria

devised for the optimal planning process (Chapter IV).

For instance, agency bias would be considered an

institutional constraint. There is a natural tendency for an
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individual (public servant or otherwise) to be 1loyal to the
goals of the agency for which he or she is employed. This may be
a desirable aspect of the planning process of private agencies,
but in the public planning sphere where the ©planning/policy
system crosses single purpose agencies and involves the
political forum for trade-offs in social choices, agency bias
can inhibit these trade-offs by limiting access to £he forum and
in doing sd, distorting the weighting of social goals in favour
of certain clientele groups. This bias is transferred to the

decision~making level as well.

Because institutional constraints are inversely .related to
the goal set for the optimal process discussed in Chapter IV,
there 1is no need to elaborate each of the possible constraints
which might arise. They can be significant. constraints, héwever,
to the policy-maker who tries +to conduct a policy process
different than that process normally associated with the design
and therefore the goal set of +the existing institutionai
framework. In such situations, +the institutional framework
cannot only frustrate the policy proceés, but in doing so <can

also lower the quality of policy output.

These constraints outlined in Chapter V will be present to
a variable extent in each specific policy process and they will
tend to frustrate fhe achievement of process goals (i.e.,
assessment criteria). However, they are treated separately fronm
the normative Assessment criteria because they are not fixed but

are adjustable parameters of the planning/policy process.

The challenge to a society which seeks to achieve
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optimality in every policy/planning process 1is to design amn
institutional <context for ©policy formation which permits the
achievement of the goal set by miﬂimizing the constraints to
optimality. The first task in addressing this challenge is fo
assess the given institutional framework via assessing a process

of policy formation which is considered to be a "good" process.
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PROCESS 1IN

THE B.C. INSTITUTIONAL CONTEXT: THE CASE OF BURNS

LAKE NATIVE DEVELOPMENT CORPORATION

A. Institutions for Planning/Policy Development in B.Ce.

FIGURE 3: Overview_of The Institutional Framework
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(1) The_ Environment and-Land-Use Committee-

The Environment and Land Use Committee (ELUC) is a Cabinet
committee created formally under the 1971 B.C. Environment and
Land Use Act as a forum to resolve interagency conflicts over
resource use. It succeeded the unofficial Land Use Committee
{1969) which was ccmposed of the same ninisters (Municipal
Affairs; Health; Mineral and Petroleum Resources; Lands, Forests
and Water Resources; Industry, Trade and Commerce; Agriculture)
minus the Minister of Health. The Minister of Lands, Forests and
Water Resources chaired the committee until 1976 when the
departmeﬁt was split into Forestry and Environment by the new
Social Credit administration, whereupon the Minister of the

Environment became chairperson.

‘The 1971 Act also provided for the establishment of an
Environment and Land Use Technical Committee (ELUTC) comprised
of the deputy ministers of the same departments. However, this
committee was not used extensively by the New Democratic (NDP)
government in office at the time when the Burns Lake Native
Development Corporation was being established, and is therefore

‘of no concern tc the planning process to be discussed.

(ii) The Environment-and-Land Use Committee  Secretariat-

The Environment and Land Use Committee Secretariat was
established by the NDP government in 1973, pursuant to the
Environment and Land Use Act. It was to be the support staff for
the Environment and Land Use Committee. The Secretariat has no

responsibilites to the 1line departments, but is directly
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accountable to ELUC.

(iii) Government Departments-

Each of the ministers oversees an hierarchically structured
administratiye_ department, including those ministers who are
members’of ELUC. Many of the departments have some regionally
located staff, and especially the resource departments have
found it nécessary, in a province as large as British Colanmbia,
to employ regional staff. A notable exception is Municipal
Affairs, which had no staff 1located in +the regions until
récently when one planner was given an office in Prince George.
The Ministry does employ other staff with regional
responsibilities, but these staff members are 1located in

Victoria.

{iv) Regional Districts-

There are twenty-eight functioning (one non-functioning)
Regional Districts in B.C., each of which has a Regional
District Board as the prime decision-making body. Although these
districts are loosely referred to as ‘'regional governments",
they are technically functional units established to coordinate
the delivery of services to municipalities, wunincorporated
settlements, and the surrounding rural population. In the

Honourable Dan Campbell's!™ own words, the Regional District

1 The minister in ofﬁice at the time the. Regional District
concept was adopted.
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concept is "a device for combining functions. It is not- a
political amalgamation. It is a functional amalgamation in which
a board is established to undertake services and administer then

jointly."1

The Regidnal District . Board is <composed of Directors
appointed by and from the Councils of incorporated
municipalities in the district, plus elected representatives
from electoral areas which encompass rural and other
unincorporated populations. The number of directors on each
Regional District Board and the number of votes each carries is

based on population.

Regional Districts are <children of the Ministry of
Municipal Affairs, having been created under the B.C. Municipal
Act in 1965. Because they were created under the Ministry of
Municipal Affairs alone, Regional District powers are restricted
to those powers available to 1local governments. The only
obligatory function of every Regional District is the land use
planning function; other functions are voluntary and created
pursuant to the letters patent of the Regional District. Hence,
the functions of no two Regional Districts are identical, vyvet

all functions are limited to functions of local government.

Generally speaking, "therefore, Regional Districts are
exempt from participation in resource management and can be

excluded fron input into resource policy development.

1 B.C., Minister of Municipal Affairs, The~Regional:Districi—
Concept - (Victoria, 1968).
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Technically, however, there is some ambiguity in the statutes as
to whether or not Regidnal Districts have responsibility for
land use planning of crown lands in the district. There is a
tendency for the various government agencies to presume that
regional land use policies '‘are subordinate to provincial
interests or policies, where ‘"interests" could mean purely
administrative matters as well as legislative changes. For
instance, planners employed by the Ministry of Municipal Affairs
have the ability to reject or require modifications of
settlement (and community) plans, or to withhold various grants
from the Regional Districts if they do not agree with sone
aspect of the District's plan. In such instances, the District
planner may have professional qualifications equal to those of
the provincial employee, yet the provincial planner has the veto
povwer. Similarly, the provincial agency representatives on the
Technical Planning Committee (discussed below) have the
responsibility of ensuring that regional rezoning applications

which are counter to "provincial policy" are not approved.

The point to be made is that Regional Districts are very
weak instituiions which often play a minor role in the
provincial policy development process. They are likely to be
included in the process only when locational or zoning decisions
which affect district territory must be made in the course 4of
policy development. Participation within a given region is more
likely to take place through Muﬁicipal Councils or other 1local
groups. The Regional District Board is rarely the focus of

regional interests.
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The Regional District of Bulkley-Nechako is the district
affecting the community of Burns Lake (see Figure 4 ). At the
time of the development of the Burns Lake Native Development
Corporation, a regional plan did exist and therefore there was
some notion of regional land use policy. The Regional District
was involved in the discussion over the new mill site in Burns
Lake, but had no influence on the mill's location. Because of
the restricted nature of the Regional District's powers, it had
no focus as a "regional government" which should be intimately
involved in the policy process concerning either the mill or the

Burns Lake Native Development Corporation.

(v) Technical Planning Committees-

The Technical Planning Committees (TPCs) are composed of
the Director of Planning for the Regional District, the Medical
Health Officer, one nunicipal employee, repfesentatives fron
Lands Service, Water Resources Service, Agriculture, Highways
and Public Works, Fores£ Service, Fish and Wildlife, Parks,
Municipal Affairs and Housing, Mines and Petroleum Resources,
designated provincial and/or federal crown agencies. Their
purpose is to coordinate Regional District 1land use planning
policies with other provincial and municipal level policies. As
was mentioned, the ©provincial policies tend to form a

restrictive context for regional land use policy.

The members of +the TPC tend to be junior staff members
except for the Regional Planning Director. The resource agency

members are often regional staff, but the participant from the
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Ministry of Municipal Affairs is located in Victoria and must
often travel dgreat distances to attend meetings. Recently, the
representative for northern British Columbia has been located in

Prince George.

Most meetings are rToutine meetings to process rezoning
applications. Provincial resource agency representatives comment
on whether rezoning applications <conform to or conflict with

departmental policy.

{(vi) Regional-Resource-Management Committees

Regional Resource Management Commhittees (RRMCs) are
comprised of senior 1level officials fronm fhe Ministry of
Agriculture, Health, Highways and Public Works, Mines and
Petroleumn Resources, Municipal Affai;s and Housing and from the
Land Management Branch, Pollution Control Branch, Water Rights
Brancﬂ, Fish and Wildlife Branch, Parks Branch and.Forest
Service. (The participants are essentially the same now as they
were in 1974 although several of the branches have been moved
around between ministries with various governmental

reorganizations.)

There are .seven Regional Resource Management Committees
(RRMCs) and Regions (see Figure 5) whose function it is to
resolve resource conflicts and to eventually formulate
"integrated resource management plans" at the administrative
level (ELUC Dbeing the legislative level of integration). These
committees were being formed, and common boundaries for the

various resource agencies were being delineated in 1974
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simultaneous to the Burns Lake 'project. The RRMCs are
bureaucratic committees which would not have the mandate to
engage in the kinds of mnegotiations which were central to the

Burns Lake planning/policy process.

No representative from the Regional District is a member of
the RRMC and regiomnal planning directors may attend meetings of
the committees by‘ invitation only. RRMC boundaries do not
conform to Regional District boundaries; and, as can be seen in
Figure 5, the RRMC boundary cuts through the middle of Bulkley-
Nechako Regional District in a north-south direction. There
appears to be, therefore, poor Aintegration of provincial
resource policy with provincial 1land use ©policy. If the
Municipal Affairs representative is supposed to be the 1liason
person between +the RRMCs and the Regional District, it is no
wonder there is little communication. Municipal Affairs
representatives were and are (except for one person recently
hired in Prince George), located 1in Victoria; they have +to
travel great distances to attend RRMC meetings, and it is often
difficult enough for these people to attend Technical Planaing
Committee meetings plus attend to the overload of administrative
work they are required to do in Victoria. Moreover, since the
regional 1land use policy responsibilities have been semi-
decentralized to the regions,! there is no logic in requiring
the provincial employee to represent the voice of land use

policy for the Regional District. Clearly, where, as in the

1 vgemi" because provincial representatives must approve
settlement plans before they become "official'.
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Regional Districts, land use planning has been extended to non-
urban areas, establishing landluse policy must involve trade-
offs in resource uses for certain areas. It is difficult to
comprehend how any administrative institution such as the RRHNC
or the Regional District via a planning staff can be expected to
assume the responsibility for these societal choices which
belong in +the political forum, not in an administrative

committee.

(vii) Municipal Institutions-

The municipal government of interest to this study is, of
course, the Village of Burns Lake wﬁich had a population of
roughly 130C in 1971. However, the estimated population of Burams
Lake and the surrounding area was 4,000-5,000.1 It is unlikely
that this population grew much between 1971 and 1974 since there
were severe economic and unemployment problems in the érea prior
to the construction of tﬁe Babine Forest Products mill and the
development of Burns Lake ©Native Development Corporation in

1974.

A significant factor to note 1is that the Native 1Indian
people 1in the Burns Lake area represeant about 40 percent of the
population, and a disproportionate number of these people were
unemployed in 1974. There are four bands of Indians in the area,

and three reserves within the boundaries of the‘village. Each of

1 AVG Mahagement Science Ltd, Socio-Ecoeonomic-Impact-on The-Burns
Lake Area of The Babine Forest Products-Mill- (September 16,
1974) , p.3..
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the bands has an elected council and a managemeﬁt steff, ehd
because of the special status of nafive -people under the
national 1Indian Act, the municipality of Burns Lake has neither
the power to regulate the use of reserve lands, nor to tax these
lands. The municipal government is‘ therefore a corporation
created pursuant to the ©provincial Municipal Act whose
membership does not include the native population. Those native
people who 1live on reserves had, therefore, no formal legal
association with +the provincial government prior to  the
establishment of the Burns Lake Native Development Corpofation.
It is possible, however, for native peoples to incorporate under

the Municipal Act.

(viii) Temporary Planning Committees-

The preceding‘ are the  major formalized provincial
government institutions through which the Burns Lake development
project either was or might have been conducted. There was an
additional temporary "intergovernmental task force" which was
established to coerdinate the administration of spin-off
developments (e.g., community planning) as a result of the
Babine-Burns Lake Native Development Corporation project, and to
ensure that other departments were well informed of the details
of the project's development. This task force included
representatives from the Departments of Housing, Education,
Municipal Affairs, Human Resources, Economic Development,
Labour, Health, ©Northern Affairs, as well as a representative
from B.C.H.I.S. and from Canada Manpower. The link between this

task force and the Burns Lake project was through the
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Secretariat.

B. Overview of The-Establishment-of The  Burns-Lake Native-

Development Corporation- (BLNDC) -

As was mentioned during the discussion of institutions for
planning in British Columbia, the Burns Lake area was in severe
economic depression in 1972 when the ‘NDP government won the
provincial election. Unemployment rates were very high,
particularly among the native people, and the subsequent low
morale which accompanies all such desparate conditions had led
to the compounding of alcoholism and other social problems. 1In
fact, the northwestern portion of B.C. in genefal had been
considered a "depressed region'" by the federal Department of
Regional Economic Expansion (DREE), and a provincial study of
the spatial distribution of socio-economic conditions in the
northwest indicated to the government that Burns Lake should be

a priority area.

Since the economy of the mnorthwest 1is dependent on the
forest industry, the NDP governmeﬂt reevaluated the foréstry
production potential in the region and examined Timber Sale
Harvesting Licences which were about to expire to determine
whether companies in possession of these 1licences had kept
timber harvesting up to quota levels. It became apparent that
the timber supply was being underutilized, and that additional
Timber Harvesting Sale Licences could be issued. 180,000 cunits
of timber were in the Burns Lake area. However, the notice of

sale of <crown timber which appeared officially on August 10,
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1973 was not the traditional sort of notice, but instead
indicated that the Minister of Lands, Forests and Water
Resources intended to take an innovative approach to development

in the forest sector in the northwest.

The noticerf sale of the Burns Lake timber (a 12 year
licence) specified that tenders must include a proposal for the
establishment of a manufacturing plant in the Burns Lake area,
and that proposals "must meet provincial requirements pertaining
to environmental protection, and ‘water, soil and timber
management." Preference was to be given to proposals Y“offering

the best combination- of employment, social benefits, wood

utilization and revenue" (emphasis added). In short, economic
criteria were to be balanced with social considerations for the

evaluation of proposals.

Six proposals were submitted by the deadline (Nov. 2,1973):
Carrier Lumber Co. Ltd. of Prince George; Wiere's Sawmill
Ltd. of Quesnel; Fraser Lake Sawmills Ltd. of Fraser Lake; West
Fraser Timber Co. of Quesnei; Babine Fofest Products Ltd. of
Vancouver; and B.C. Association of Non-Status Indians (BCANSI).
Three of the proposals were immediately rejected (Carrier Lumber
Co. Ltd., Wiere's Sawmill Ltd., Fraser Lake Sawmill Ltd.)
because they failed to adequately meet the set of specified
objectives. The remaining three proposals required somewhat more

detailed evaluation before a choice could be made.

The Minister of lands, Forests and Water Resources asked
for a final opinion from a forest management expert at the

University of Washington before arriving at a final decision.
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Both the West Fraser and the Babine proposal leaned more heavily
towards emphasizing +the economic benefits Burns Lake and the
province would gain if their proposal were adopted. In fact,
Babine stated clearly that‘ it considered its.responsibility
should be economic while the government's should be social..
However, the design of the Babine mill included provision for
the initial wutilization of 1less sophisticated equipment to
accommédate a local, unskilled workforce, and the overall number
to be employed as well as the revenue to the province was
greater under the Babine proposal than under the West Fraser

bid.

An acceptance. of Babine's proposal would also have the
positive spin—-off effect of contributing to the overall economic
stability of the northwest. Eurocan and Cancel, each of which
would own 26 percent of Babine Forest Products Ltd.; (Weldwood
would hold the other  48 percent), were experiencing extreme
economic difficulties. If the consortium's proposal were to be
accepted, Eurocan and Cancel's chip shortage problem would be
solved and they would be able to improve the econonmic

performance of their other mills.

The proposal submitted by the B.C. Association of Non-
Status Indians (BCANSI) met social objectives better than
economic ones. Their proposal would have involved all native
people in the area (including the status Indians whose
cooperation BCANSI had already secured) in .a major economic
undertaking.. Profits from the mill would provide the financial

resources for the further social and economic development of the



71

native peoples in B.C. through BCANSI. Howéver, the native
proposal relied heavily on federal funds for its realization,
and there was less confidence in this grqup'é ability to find
and assemble a competent management team. Moreover, the proposed
mill was smaller than either the West Fraser or the Babine mill,
and employment and provincial revenues would have been

appreciably. less.

When it became evident that the Babine consortium's
proposal was the preferred one, the native group, in alliance
with West Fraser, made a Jjoint propoéal to the provincial
governmnent. The +two were +to share 50-50 in the undertaking.
BCANSI argued that this would eliminate any objections the
province might have about management problems. However, the
proposal was technically the same as West Fraser's initial
proposal which had been evaluated as less beneficial than
Babine's proposal. Also, this joint proposal had come rather too
late, since it is 1l1likely that the government had indicated its
preference to Babine and was negotiating some sort of agreement
with the consortium to allow for native participation in the

mill.?

On April 4, 1S74, the Minister of Lands, Forests and Water
Resources announced the acceptance of the Babine consortiunm's
proposal and said that the native group could have an 8 percent

share in the mill "if they wished", In the same press release,

1 Babine agreed to mnative participation subject to several
conditions. Some of these points required negotiation before an
agreement amenable to both parties could be made.
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the minister indicated that, in cooperation with the Department
of Labour and Human Resources, he was also anxious to see native
involvement in sub-contract and independent 1logging operations
as well as in arranging special training programs for new jobs
that would emerge in the region. The native group was given

until April 23 to .decide.

Oon April 9, 1974, nine representatives of the status and
non-status Indians met with the Minister of Lands, Forésts and
Water Resources in Victoria. Leaders for the native group
demanded that a social package be part of the +the 8 percent
economic participgtion. If certain conditions were not met, they
threatened to frustrate or block any attempts to harvest the
timber in the Burans Lake Public Sustained Yield Unit. It was
agreed. at this meeting that a local committee which included
representatives from all bands should meet in approximately a
weeks time with a government interdepartmental task force of
representatives ftom all relevant government departments, to
discuss the dimensions of native participation in more detail.
Following this meeting, the native group met with the Minister
of Human Resources who agreed to fund the expenses of the th

committees.

The "Conditions Precedent to The Construction and Operation
of A Sawmill Complex At Burns Lake, B.C., By Babine Forest
Products Ltd. " were presented to the interdepartmental task
force on April 17, 1974. This was Jjust the beginning of the
intensive negotiatiops to follow between the native people and

the government.
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There were ten "Conditions Precedent" which were elemental
to the design of the native participation project. These were
that the government should:

1. Provide core funding for a Burns Lake Community
Development Project;

2. . Provide the initial funding to the proposed Burns Lake
Native Development Corporation:

3. Provide for the establishment of a Native Economic
Fund;

4, Provide for the right of first refusal to present
Burns Lake area residents regarding all employment
opportunities during both the construction and
operational phase of the proposed sawmill;

5. Provide for the establishment and operation
of the proposed Burns Lake all-purpose training
centre;

6. Provide for the designation of the Burns Lake
area as a priority area under the National Housing
Act sections concerning the neighbourhood improve-
ment program, renovation assistance program and
Section 40 concerning loans;

7. Provide for purchase, on behalf of the native
people of Burns Lake, the initial 8 percent equity
and debt security position offered by Babine;

8. Provide for a reopening of the shareholder's
agreement among the members of Babine to provide
for the on-the-job training programs the content
of which was to be determined by Babine; and for
the sale of chips to Babine members;

9. Provide for the sale of the assets of Babine
for the sum of one dollar to the proposed Burns
Lake Native Development Corporation at the end of
the 12 year TSHL licence;

10. Provide for the underwriting of all costs in-

curred by and on behalf of the native people in
their activities related to negotiations.

On April 29, the Minister of Lands, Forests and Water

Resources, the Minister of Highways, and the Minister of
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Industry, Trade and Commerce met with the Burns Lake Council +to
discuss various matters, one of which was the native
participation'in the sawmill. In the evening, a public meeting
was held +to inform the cbmmunity menbers of the government's
concept of northernvdevelopment and of thé negotiations which
were taking place between the province and the natives. The

plans for the mill were proceeding during negotiations.

At the meeting, the resentment of some of the non-native
populaﬁion towards "government handouts" surfaced. Undoubtedly,
some who disliked the program could be classified as racists,
and furthermore, those who would be éo vocal at the public
meeting about the financial aid the native people were receiving
are likely to have been among the prejudiced. However, the
dislike of generous government spending is shared by many Burns

L.ake residents who are not racist.

Other +than the Minister of lLands, Forest and Water
Resources! visit to Burns Lake on April 29, the details of the
legal and financial design of the Burns Lake Native Developnent
Corporatioﬁ (BLNDC) and the final provincial-native agreement
were conducted by the Director of the Secretariat. These various
procedures and communications were spread over approximately two
and one-half months (the rest of April through to the beginning

of July).

Although the native negotiating group was acting on behalf
of the four status 1Indian bands as well as BCANSI, BCANSI
dominated +the negotiation process. In fact, at some crucial

meetings, no representatives from the status Indians vwere
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present and the proceedings of the meeting were communicated to
the Burns Lake Indian bands via the Burns Lake representative

who was himself a member of BCANSI.

0f the ten "Conditions Precedent" negotiated, condition 9
(rights of first refusal to TSHL and sale of Babine to  Burams
Lake Native Development Corporation (BLNDC) for $1.00 after TSHL
expiry date) was totally unacceptable to the minister._The

Indians did not push this point.

Condition 4 was also uﬂacceptable to the minister (right of
first refusal to Burns Lake residents of enployment
opportunities), although the minister agreed in principle that a
policy of enmploying local residents as much as possible should
be pursued. This concept was in fact introduced to Babine who
agreed to pursue it. There was discussion also about the fact
that it woﬁld be desirable to keep the  non-native-native
employment ratio at  1least 60-40, which was the ratio of the

composition of the two groups in the community.

Condition 10 {(funding for negotiation costs) had
essentially been satisfied by the previous (April 17)

committment of the Minister of Human Resources.

Essentially, conditions 2 (furding of BLNDC), 3 (Native
Economic Development Fund), 7 (purchase of the 8 percent share)
and 8 (on-the~job training, chip agreement) were the main points
of negotiation between the Minister of Lands, Forests and Water
resources and the native group. The minister had agreed to meet

these conditions: it was the details of amounts, repayment
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schemes, etc. which had to be settled. The government had
assembled its own ideas on what the relationship between the
province and BLNDC should be. Except on a couple of points, this

arrangement was not challenged.

The Director of the Secretariat, on behalf of the Minister
of Lands, Forests and Water Resources, insisted that the
Community Development Project (condition 1), the training centre
(condition 5) and the housing aspect (condition 6) were matters
to be dealt with directly with +the ministers and depaftments
concerned. VNeither of +these ministers were members of the
Environment and Land Use Committee and therefore the Secretariét
staff was not responsible to these ministers. The details of
setting up such programs would be the responsibility of the
department staff of these ministers. There was also the feeling
on the part of the Director that the economic aspects of the
project (BLNDC) and the social development aspects should remain

"distinguishably separate. .

[

While the native group made 1little objection to the
Director's point with respect to the housing . and training
centre, they insisted that the Community Development Project was
the most important of their priorities, even more important than
BLNDC. They threatened to reject all other elements of the
package if this Community Development Project was not provided. .
They wanted the Minister of Lands, Forests and Water Resources
to press on the Minister of Humaﬁ Resources the importance and
key nature of the proposal. It was the opinion of the Director

of the Secretariat that the chairman of the native committee was
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in fact prepared to reject BLNDC if the social.package was not

delivered.

The Minister of Lands, Forests and Water Resources upheld
the stance that +the native group °'should negotiate with the
Minister of Human Resources directly, although undoubtedly the
native stance must have been discussed at some point between the
Aministers; Indeed, not only was the Minister of Human Resources
already aware of the Burns Lake project, but so were the
Ministers of Housing, Labour, the various ministers in ELUC, and
other miqisters who may have become involved in the process
because of the need for their cooperation with the Department of
Municipal Affaifs' | community planning activities (€<Ge,
Highways). Therefore, when the native group approached the
‘Minister of Humaﬁ Resources for funding for the Community
Development Project, the minister would not have been making an
isolated decision to fund a community dévelopment project. By
fundin§ the project, he was also ensuring the time and money
spent on negotiations and planning up to that point had not been
for nothing, as well as providing funds for programs which would

reinforce native participation on a continued basis.

The native group, at a June 10, 1974 meeting with the
Director of +the Secretariat had been given three weeks (until
July 2) to arrive at a "mutually satisfactory agreement." The
agreement of the Minister of Human Resources to fund the
Community Development Project was not secured formally until
July 2, -and on July 4, an "Agreement in Principle" was signed

between the native group and the Cabinet ministers involved.
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Although an "Agreement in Principle" had been reached, the
details of the legal documents remained td be drawn up, and the
programs and implementing arrangements for the Community
Development Project remained to be designed. Three Contracts
with each of Weidwood, Eurocan and Cancel and BLNDC also had +to
be finalized regarding the nature and extent of native
participation. A press release of September 16, 1974 announced
the final details of the project, as well as outlined the
complementary government programs which were being launched in
support of the Bu;ns Lake ©Native Development Corporation

(BLNDC) . Under the final agreements:

The Indian people were to participate in the $14
million sawmill project being developed by Babine Forest
Products Ltd. .

The native group, incorporated under the title of Burmns
Lake Native Development Corporation, were in partmnership
with Weldwood of Canada, Eurocan and Cancel, and were

to participate in the activities of Babine Forest
products at _every level, up to and including

membership on the Board of Directors.

The BLNDC by way of a forgivable loan (estimated at
$425,000) from the Provincial Government (funded through
the Department of Economic Development) was to pur-
chase an 8 percent interest in Babine. This loan was

to be interest free for five years, was to bear

interest at 3 percent thereafter, and was to be
forgivable or repayable at a rate of 12 1/2 percent

each year starting in 1980.

BLNDC was to receive by way of grants from the
province (Economic Development), operating funds
for five years (estimated maximun $514,000).

The province, on behalf of BLNDC, was to provide
a bank guarantee (estimated at $720,000) for 8
percent of Babine's bank indebtedness together
with 8 percent of Babine's cost overrunse.

BLNDC was to appoint one director to Babine's
ten person Board of Directors.
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BLNDC was apportioned 8 percent of the chip
production to sell when and where it saw .fit.

The Minister of Lands, Forests and Water Resources
had arranged for an export permit to be provided
so that these chips could be sold on the world
market.

BLNDC was to receive, by way of loan from the
province (again, through the Department of
Economic Development), an economic develop-
ment fund of $500,000. This loan was to be
interest free for five years, was to bear 3
percent interest thereafter, and was to be
repayable out of income, over tem years,
commencing in 1980. This was essentially an
advance against profits which would enable
BLNDC to fund and develop subsidiary and
support industries in the Burns Lake area.

The Babine consortium supported the principle

of preferential hiring of local residents prior
to sawmill start-up. Babine also agreed to employ
a local Native Assistant Personnel Officer for

a period of omne year during the sawnill start-up
period. The cost of this officer was to be

borne by the provincial government through BLNDC.

A second legal entity called the Burmns Lake
Community Development Association (BLCDA) was
created under the Societies Act to implement
the forthcoming social programs funded by the
Department of Human Resources. BLCDA was to be
funded for five years, and the programs it

of fered were to be for the benefit of the whole
community, not just the native people. Programs
were initially expected to be geared towards
providing support programs (e.gd., training pro-
grams) to promote local participation in the
mill labour force.

Aside from these more formal agreements, a number of

complementary support programs were promised.

The Minister of Labour indicated his support for the
principle of preferential hiring of Burns Lake residents in the
sawmill and promised to develop whatever education and training

programs were necessary to fulfill this objective. On-the-job
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training programs in cooperation with Weldwood, Cancel and.
Eurocan were to be a central feature of the minister's support.
These were in addition to the regular programs available through

Canada Manpower.

The Minister of Housing designated Burns Lake as a priority
area under Section 40 of the National Housing Act in order to
provide 75-25 federal-provincial cost sharing of the capital
cost of acquisition and construction of rural and native housing

projects in the Burns Lake area.

The Forest Service provided assurance that logging plans
for the area would be approved in such a way as to minimize

environmental impact on traplines managed by the mnative people.

Finally, the provincial government agreed to underwrite the

negotiating and organizing expenses of BLNDC and BLCDA.

Although BLNDC and BLCDA were separate legal entities, they
were, in another sense, "siamese twins", since several of the
directors on the BLNDC board were also on the board for BLCDA,
and the president of BLNDC has been on the CDA board from time
to time. This is, perhaps, inevitable in a small community. A
certain group of people poséessing leadership and community
organization skills emerge as the key players in many conmmunity
matters. Both BLNDC and CDA maintained a small support staff

which operated out of the same office.

Between the time of the signing of agreements (September
1974) and the mill's opening in June 1975, BLNDC and BLCDA had

much to accomplish. BLCDA activities included the establishment
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of a Basic Training and Skills Devélopment Program and a Logging
Skills Program. BLNDC set up two subsidiary companies: Buras
Lake Native Logging'Ltd- and Burns Lake Native Trucking. The
loans advanced by the provincial government provided seed
funding with which BLNDC could obtain additional money through
the federal Department of Regional Economic Expansion, ARDA, and
the Department of Indian Affairs. Funds were also made available
to three native people to enable them to purchase logging

trucks.

Later in 1975, the Burns Lake Native Construction Ltd. was
formed to build native houses with the aid of CMHC's AHOP

funding.

There appears to have been a continued resentment on the
part of some individuals in the cﬁmmunity concerning the amount
of funds which BLNDC and BLCDA were receiving. Moreover, the
fact that some of the subsidiary companies of BLNDC (Logging and
Construction) were experiencing financial difficulties added to
the concern. Resentment was also expressed by local businéssmen
who disliked having to compete with various native businessmen

who had recieved their money as low interest government loans.!

Because of financial difficulties, plus a number of poor
managerial decisions with respect +to the 1logging subsidiary,

BLNDC itself was dissatisfied with its performance. The result

>

1 This resentment was expressed to the manager of BLNDC during
the local meeting of  the Chamber of Commerce at which the
manager had been guest speaker. This was reported in the Lakes
District News, the local newspaper (February 26, 1975).
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of this dissatisfaction was the resignation of three BLNDC staff
members in December, 1975, including the manager and the head of

Burns Lake Native Construction Ltd.

Despite the "growing pains" experienced by BLNDC, the
entire project, that is, the native participation-BLNDC-CDA
support function, produced a high and sustained. level of native
interest and participation in- the sawmill. During the first
months of the mill's operation, 148 of the 300 persons employed
by Babine were native people. Over a nine month period, there
was a 40 percent labour turnover rate in general, but the rate
Qas‘lower amongsf the native people than it was amongst the non-
native workers. (Other 1local sawmills had experienced labour

turnover rates of up to 300 percent in the first year.)?

In December, 1975, there was a provincial election and the
New Democratic Party lost. This left the future of BLNDC and CDA

to be determined by a Social Credit administration.

C. The Evolution of thejBurns~Lake~Project January 1976.--July

1979

In March 1976, when the annual report of BLNDC-CDA was
tabled before the new Social Credit administration, there was
some concern over the future of the project, particularly CDA
which had no economic assets of 1its own, but which depended

entirely on grants from the Minister of Human Resources. The

1 BLCDA, Second Annual Report -, p.3.
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president of BLNDC reported to the 1local newspaper that "CDA
will probably continue" and that the minister was "impressed"

with CDA's work.

However, in July, 1976, the Minister of Human Resources wvas
reported to have been critical of CDA. The Lakes District News
wrote that the minister had "major concerns over the management
of millions of dollars in BLNDC and CDA."! The minister promised

continued support subject to three conditions:

-that additional members be added to the board of
directors of CDA to ensure a broader representation than
existed; ’

-that members of the department's evaluation team examine
CDAs financial records at least four times per year;

-that the minutes of all board meetings be forwarded
to the minister.

There were meetings and exchanges between the minister and
the native people who were not at all pleased with the
coﬁditions. The native people gained no compromise from the
minister and +the three conditions were reluctantly accepted.
Four non-native board members were added to the 6 member native
board, one of which was a government appointed representative. .
This decision was announced in November, 1976. . Upon
implementation of +the new conditions, several nafiie people
resigned as boérd members and withdrew from participation in CDA

because they resented the government's interference in an

1 The Lakes District News  (July 28, 1976), p. . 1l..
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organization which they had come to view as their own.

During 1977, 1978, +there were no major changes in the
structure of BLNDC, CDA. The construction subsidiary of BLNDC
was liquidated, and although the logging company continued to
sustain loses during 1978 as a result of decisions made in 1975,
it is currentiy (1979) "marginal", and cutting quotas are being
met. BLNDC has approached the Municipal Council about jointly
applying for the municipal tree farm licence which the Council
had been promised by the NDP government but which the Soéial

Credit Minister of Forests is opposed to granting.

CDA is still operating with the joint board, and the memory
of the forced board expansion is fading in the minds of @most
native people. The association 1is concentrating most of its
resources on education, counselling and employment services..
There are alsoc a few OQutreach workers (a federally funded
service) working out of the same office. On any single day, both

native and non-native persons are seen coming and going.

The native participation in the mill employment is now up
to 70 percent and participation is at a;l levels except foreman,
but +this is an objective which the management expects to obtain
in the near future. The Native Employment Officer has been
retained by Babine because tﬁis officer proved extremely useful

in communicating with native employees.

All except one of the persons interviewed said that they
felt the whole project had been a good one, despite the fact

that many of these people initially did not approve. of the
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amount of government funds which was being spent on BLNDC-CDA.

The presént Social Credit adminiétration nust agreé with
this position since the initial BLNDC five year contract was
renewed in March 1979 for 13 years. The Social Credit ministers
responsible for funding BLNDC (Labour, Economic Developnment,
Finance) have a different concept, however, of how the
corporation-provincial relationship should be structured. The
new agreement brings BLNDC wunder close supervision of the
government. A committee of three appointees (one from each of
the three ministries involved) will review how the government

money is managed and spent.

The contract is, in financial terms, generous, and the
government has decided to advance grants instead of forgivable

loans. In brief, the agreement involves:

-doubling the capital loan fund to a total of more than
$1 million;

-annual grants of $360,000 per year for 13 years
(grants are equivalent to 9 percent interest on a loan
of $4 million) ;

- training grants for 5 years starting at $25,000 in 1979
and increasing to $40,500 in 1984.

At the end of 13 years, BLNDC should be a' self-sufficient

corporation, completely separate from the government.
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D. The Burns lLake Process Within- The Provincial-Policy Context

Policy develorment is a complex process which can exist on
many 1levels, each 1level influencing the otheg.v Thus the
implementing phase of the policy process may haég necessitated
the development of a number of specified decision criteria which
are themselves the policies of administrators. Over time, if the
decision criteria of one administrator appear to be particularly
instrumental to the achievement of the desired policy output of
the legislated 1level of policy, these criteria may be written
into the Statute and therefore become policy on the legislated
level (i.e;, provincial level). The existence of "levels of
policy" also points ocut the fact that the policy development
process 1is not always associated with the introduction of a

statute.

Moreover, the policy process is dynamic and evolves over
time. Af any particular point in time there will exist mature
policies, nacent policies, and policies at various stages of
development between, but even mature policies are not closed to
modification. The point to be made here is that the researcher
who seeks to find "the <completed: policy process" before
attempting to study and assess the policy process will be

waiting indefinately.

From one perspective, the Burns Lake process can be viewed
as simply one isolated incident in the implementation of B.C.
forest poliéy. From another perspective, the development of the
forest sector in B.C. was itself the implementation phase of yet

a higher level of policy - that of socio-economic development
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for northwest B.C. And from vyet another perspective, the
precedent setting participation of native people as partners. of
a corporate giant and the provincial government was the
beginning of new provincial policy towards socio-economic
development of native peoples in B.C. The NDP government had
intended to expand this concept in other B.C. communities.
Since these processes are so dynamic and so cémplex, how does

one isolate the particular policy process to be assessed?

Essentially, in order to isolate a specific policy process,
one must be able to identify the essential aspects of the
process: establishment of purpose (or definition of problem){
identification and assessment of mechanisms to satisfy the
purpose or rectify the problem; a choice of mechanism and its

subsequent implementation.?!

The Burns Lake process, despite its 1localized nature,?

possesses all of these characteristics.

The original selection of a case study through which to
explore the theoretical concepts of this thesis had to be "first
glance" or generalized, since there was insufficient time to

examine numerous examples in detail before selecting one. The

1 0r, in Ranney's terminology, the ©policy process can be
identified as having the following elements: an object to be
affected; a desired course of events; a selected line of action;
a declaration of intent; an implementation of intent.. 'See:
Austin Ranney, ed., Political Science-and Public Policy-
(Chicago: Markham Pub. Co., 1968), p. 7.

2 The term "localized" is preferred to "decentralized" in this
instance, since the final decisions were taken by authorities
from the province.
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author was specifically looking for what might be considéred a
"good" planning/policy process, since the intent was to examine
the planning institutions in British Columbia when they were
realizing their best performance. The Burns Lake process had
several characteristics which favoured its selection for more

detailed examination.

First of all, because the policy process was localized, it
could be examined im fair detail within the time constraints of
the research. The constraints of access to information

{discussed in Chapter I) were reduced.

Secondly, the process represented a multi-dimensional or
"integrated" approach to development, since social, economic and
environmental considerations guided the whole approach of the
Minister of lLands, Forests and Water Resources. This provides
for the examination of policy coordination in the face of high
temporal and transaction cost constraints to optimality of the

planning/policy processa

Thirdly, the native people, who often are a neglected
minority group in many policy processes, were actively involved
in Burns Lake. The process could not, therefore, be criticized

as allowing for the "tyranny of the majority".

Fourthly, there was a high degree of accountability of
decision~-makers who were, in most cases, Cabinet ministers, as
well as, what appeared to be a high level of local participation

in the policy process.

In short, the Burns lLake process appeared "at first glance"
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to meet m;ny of the criteria of the optimal planning/policy
process outlined in Chapter 1IV. Howevef, since these norms
represent "absolutes", and since thére>are constraints to their
attainment, it 1s more likely that any planning/policy process
will be aésessed as falling somewhere between absolutely failing
to meet any of the norms and succeeding to achieve all of then
absolutely. When thé assessment criteria- developed in this.paper
are applied in their interrogative form, the answers fluctuate
betveen "yes", "no'" and "somewhat", with the majority of answers
falling in the "somewhat" category and requiring more detailed

discussion.

Such an assesshent of the ©policy process 1is non-
quantifiable and comparative in nature, that is, one process is
said to be better than another. The thirteen assessment criteria
developed in Chapter IV provide the rationale.for preferring one
process to another. Where, as in this paper, the approach is
normative (i.e., an improved process is sought), the comparison
exists between an "actual policy process! and the optimal
process. The optimal process 1is an'"imaged" process where all

thirteen assessment criteria are met.

The assessment of the Burns Lake planning/policy process
which follows attempts to identify the key elements of the
process which. failed to meet the optimal process as defined by
the criteria and elaborated in Chapter IV. The constraints +to

meeting the norms are also discussed. In the subsequent chapter,

1 -or among actual policy processes
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attention is then given +to promoting a better process by the

adjustment of constraint parameters and introducing a new

institutional framework for policy formation.

E. Assessment of The Burns-lLake Planning/Policy- Process-

(1) Here_ there sufficient channels-and:- other-resources-

available for all-.individuals-and- gqroups-to-communicate-

their problems and needs to-accountable-political-

representatives?-

Somewhat.‘ Because the Minister of Lands, Forests and Water
Resources was himself interested in socio-economnic deveiopment
ih the: various 1lagging regions of the province, he had been
undertaking various studies to'determine more .specifically what
the needs of the regions were. One of the regions which émerged
as a priority region even before the more detailed consultant's
study was- begun was the northwest. Because this minister took
the first step towards trying to determine the needs of the
people, many groups and municipalities stepped forward to
articulate their problems. The.B.C. Association of ©Non-Status

Indians (BCANSI) was one of these groups.

To a certain extent, however, there were numerous
institutional constraints which limited this process of
provincial-local communiciation, not the least of which was the
traditional bureaucra£ic nodel of policy deﬁelopment whiéh kept
the politicians relatively removed from their electorate between

elections. Moreover, much of the bureaucratic decision-making
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was centralized in Victoria, even when the department had
personnel located regionally. As a resulf, the Minister of
Lands, Forests and Water Resources was not really faced with the
task of assessing and ordering. these communicated problems: the
priorities had already been determined because the magnitude of

certain problems demanded attention.

Moreover, although Burns Lake had been cited as one of the
priority regions, the' special nature of native socio-econonic
development needs might have acquired less attention from the
minister if BCANSI had not been organized dnd militant, and if
Burns Lake had not had the advantage of competent 1eadetéhip via
the 1local BCANSI representatiie. Without these exceptional
resources, the institutional constraints to the communication of
problems and mneeds might have led to the oversight of native
problems as is so often the case. Burns Lake 1is therefore the

exception, rather than the rule.

(2) Did the varying perceptions-of-all-immediately affected:

qroups and individuals- enter-into-the definition- of the

Somewhdt. The BCANSI proposal to build the sawmill
represents the communication of a problem or need in a very
general sense. How that problem was defined in more specific
terms depended on the interactions (transactions) between the
Minister of Lands} Forests and Water Resources on behalf of the

province, the native representatives, and the Babine consortium.

Generally speaking, the natives wanted the sawmill, the
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minister did not want +to award the TSHL competition to the
natives but thought they should participate in the mill
development. The natives next vied for 50 percent participation
with West Fraser, but the West Fraser propbsal vas not
favourable to +the minister. The minister's concept was for the
native people to participate with the Babine consortium, but his
concept of what percentage this participation should be was
somewhat more than Babine would accep{, thus the 8 percent
figure was a compromise to all three parties. However, although
the natives had modified their position and were prepared to
accepted somewhat less participation in the mill, they were
concerned that the nature of native development should be social
as well as economic in keeping with their holistic perception of
development. Thus  the "Conditions Precedent" fo sawmill
development advanced by the native group expressed the need for

this social dimension in the definition of the problen.

There was, however, one critical group left out of the
definition of the problem and that.was the community of Burns
Lake‘ in geﬁeral. Although the plans for native pérticipation
were communicited to the Council and to the general public via a
public meetiné and press releases, these communications were one
way exchanges; The perceptions of the 60 percent non-native
population never entered into the definition of the problem, yet
these were the - people who lived side by side with the native

people in Burns Lake.

From the ministerial level of perception, the agreement

between the mnative people and the province represented a
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contract between fhe Indian and non-Indian populations. This
perceﬁtion assumes that the provincial government represents the
voice of the general non-Indian population, and that because of
the particular nature of the constitutional status of native
peoples, they do not see the provincial government as being
representative of +their interests. Both aspects of this
statement are, of course, correct to a degree. However, in our
representative form of democracy, native people do have the
right to vote, and there is no guarantee that the policy of a
specific minister will represent either the position of native
or non-native ©populations on such issues. Therefore, it is not
politically expedient for the government to ignore public

opinion between elections.l

At the 1level of provincial forest policy where the native
participationvcould be viewed as an innovative way to implement
forest ©policy, there was a parallel gesture to evoke local non-
native participation on the part of +the Minister of Lands,
Forests and Water Resources by way of offering the municipality
of Burns Lake a municipal tree farm licence. The mayor applied
for the licence, paid a consultant to do the necessary planning,
but had not finished satisfying the Forest Act's red tape
requirements before there was a change in governments and
subsequently a change in philosophy about municipalities

becoming involved in business ventures.

1 The MLA for Burns lake in 1972-75 was NDP, but he had won his
seat because the Social Credit vote had been split with the
Conservatives.
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Dealing with economic development problems in a small
community by involving native and non-native sectors in separate
processes 1is encouraging the rift between the two cultures to
grow wider.! The problem has to be defined at the comnunity
level since part of the problem which needs to be expressed is
how the native~non-native cultures do and should relate to each

other.

Of course, there are constraints to involving the general
public in the planning process. One of the major constraints to
involving a wide number of people in the Burns Lake.process was
time: Babine had to wait until the first phase of negotiations
was completed with the native group before the TSHL would be
granted and plans for mill construction could continue; the
Villagé of Burns Lake had to wait while all negotiations
proceeded before the much needed ldcal emnployment would be. made
available., There was a sense of urgency which permeated the

Process.

The minister's time was also very valuable in the
provincial context. Even though he had the Director of the
Secretariat conduct some of the negotiations with the native
group, he had to keep abreast of the situation and be prepared
to make decisions when necessary. From an efficiency and equity
point of view, his time could not be dominated by the Burns Lake

project, nor should it have been. As it was, negotiations were

1 Burns Lake has a local society <called the "Bridge the Gap
Society" which tries to promote communication between the
cultures..
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spread over about nine months from the beginning of the process

to the signing of the agreements in September, 1974.

There was also a possible behavioural constraint to
involving non-native participation. According tovparticipants in
the Burns Lake process, the nétive-non-native \situation was
extremely strained in 1974. It may be possible, however, that
some of the stress noted by these persons was aggravated by uni-
lateral negotiations between the government and the native
groupe. Furthefmore, this stress should have been predictable.
The point to be made is that native-non-native relations were a
constraint to involving non-native participation. It should not
follow that a constraint should be viewed as an insurmountable

obstacle.

{3) Did_the varying perceptions-of-all-affected .and.interested

groups_and_individuals determine-the-alternative policies

that were considered?-

Somewhat. Although the specifics of native participation in
the llocal séciojeconomic development were determined by the
Minister of lands, Forests and Water Resources, the Director of
the Secretariat, the Minister of Human Reources, the Minister of
Labour, -Babine and the native group, the process fails to meet
the nbrmative assessment criterion, again because of the

exclusion of non-native local groups from the process.

Because of the localized aspect of the policy process, and
because of the non-technical nature of the policy, no 1lengthy

studies and proposals were necessary to inform all negotiating
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parties of the proposals and counter-proposals. Hence, there is
no clearly defined set of alternatives identifiable -~ just a
series of negotiations and compromises on a point by point
basis, and - finally legal agreements drawn to cement the
partnerships. Even policy processes which do require. more
technicai input may not produce a clearly decernable list of
alternatives if the process is characterized by a high level of
interaction. as ‘an optimal process would be. The alternatives
which can emerge from the process may also be a shorter set of a
wider.rapge qf alternatives explored during the exchange between

participants in the process.

For the sake of illustration, some of the alternatives
generated from the Burns Lake process might be conceptualized
as:

-native participation via 8 percent ownership plus

comprehensive training programs to ensure participa-

tion on all levels of gmployment;

-~the above plus an added BLNDC economic arm capable
of beginning subsidiary companies;

-the above plus a Community Development Project
support function.

Within these broad categories of alternatives, there exist
numerous points for negotiation. These points determine the
details of the policy output. For instance, Babine would agrée
to encourage native participation in the mill only if the
Indians would égree that native workers would receive no.special
privileges over non-native Q&rkers. The second altermnative was
the initial alternative preferred by the Minister of Lands,
Forests and Water Resources on the advice of the Director of the

Secretariat. It was only because of the high level of
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participation of +the native group>that the third concept even

entered into the range of possibilities.

In short, the correct assessment of the optimal planning
process should not simply invqlve counting the number of
alternatives documented, but instead it should involve iisting
the number of gqgroups contributing to the generation of
alternatives. The Burns Lake process falls short of being the
optimal process because no non-native local groups participated
in the definition of the problem and the generatibn of
alternatives. If local groups had been included, the problem may
not have been defined purely from a native socio-economic
development perspective, but from a broader community .bASed
perspective, and the range of alternatives generated would have
included aspects of native and non-native socio~-econonic

development.

0f course, there were again the constraints of time and of
human behavioﬁr discussed previously which worked against broad
participation. In some policy situations (although it did not
appear to be a factor in Burns Lake), financial constraints by
way of +transaction costs could also limit fhe amount of

participation which could be accommodated.

(4) HWere .resources-allocated: to-ensure:that-all groups with:

differing perceptions have the opportunity-to. participate

in_the formation of alternative-proposals?-

Somewvhat. This criterion is related +to the institutional

aspect of ensuring an optimal planning/policy process, and it is
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related directly to the combined cultural-democratic norm of
ensuring effectiveness of public participation (see Chapter II).
As such, there was no formalized procedure of making available
funds or technical staff to enable the participation of groups

or individuals unable to finance themselves.

However, the Minister of Human Resources agreed'to support
the expenses ‘of native participation which included travelling
expenses, consulting expenses, and 1legal expenses. No doubt
funds would have been extended to other groups had they been
included. However, in order to become a participant in this
process, a group would have had to be organized and militant: no

invitations for opinions were extended.

There are obvious financial constraints which limit the
amount of funds and other resources which can be extended to
enable participation in the policy 4process. Obviously, some
limits must be set. On the other hand, one must remember that
many participants %ill not need to be supported to the extent
that the native group wvwas since they may have access to

resources from other sources.

Clearly, the largest constraint to encouraging
participation is outmoded government institutions which neither

encourage nor provide the channels for participation.
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(5) ©Were the varying perceptions-of-all-affected and-interested-

g;oups,;agéncies and_individuals-incorporated.-into- the-

evaluation process?

Somewhat. Again,, the process of evaluation of ©policy
alternatives is not discrete from the process of generating
alternatives. Thevfact that each negotiating party has specific
personal reasons (objectives) for desiring a certain alternative
implies that some form of personal evaluation has occurred. A
rigourous evaluation of various alternatives, therefore,
requires that the‘process be open and interactive so that other
participants 'in. the planning/policy process can evaluate the

proposals from differing perspectives.

in 'policy processes which Arequi£e expert technical
knowledgg, evaludtion may have £o be done by hired experts and a
report :circulated among participanté. Ever then, the number of
formal evaluation rerorts should not constitute the total number
of evdluatiﬁe points of view if the process is .truly open and

interactive.

In Burns Lake; the evaluation of the alternative forms of
native participation was done simultaneous to the generation of
alternatives. Each group had its legal counsel which was present
at negotiations. BEach group would present their points;
discussjion amongst the groups would océur; the meeting would
adjourn ‘foi ‘a set time period (e.g., three weeks). There would
then be intragroup discussion on the compromise points which
would be accepted, on the points which would not be compromised,

and on the points which would be compromised subject to certain

0
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conditions or concessions. At a new meeting, some agreenment
would be reached and new factors would enter the discussion
which would subsequently need to be discussed, again, in group,

apart, then in group.

This form of evaluation process ensured_that the varying
perceptions of the participating parties were incorporated into
the evaluation process. Again, however, the Burns Lake process
cannot be considered to have completely met the assessment
criterion because of the lack of non-native participation which

limited the number of perceptions entering the process. '

The ﬁajor éonstraint to the optimal evaluation process,
because . it is associated with the‘amouni of pérticipation which
was necéssary, again was time - espécially the Minister of
Lands, Forests and Water Resources' time. On the technical side
of participation, if'groups need to hire experts, financial
constraints éould be a factor prohibiting a wide range of
evaluations. However, if the interaction process is seen itself
as a device first to generate and then to evaluate alternatives,
the negotiation approach ié an efficient and less costly way to

multiply alternatives than is hiring outside consulting experts.

(6) Were resources_allocated.to-ensure-that-all-groups.with:

differing perceptions have in fact had-the.opportunity..to

participate. in the.evaluation of-alternative proposals?

Somewhat. This, 1like criterion four, relates to the
institutional aspects of ensuring that varying perceptions

become part of the evaluation process. In the case of Burns Lake
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where the same participants generated and evaluated
alternatives, +the degree to which the process meets criterion

six is identical to the degree to which it meets criterion four.

The reason for distinguishing between allocating funds +to
generate alternatives and allocating funds to evaluate
alternatives would be more apparent in a higher level of . policy
development which <could be expected to last longer and to
require more technical studies. If funds were closed off after
the initial stage of the process, the entry of groups later in
the process would be blocked. In an interactive policy process
where the nature ‘of the problem and the proposals change as
negotiations progress and Aparticipants adjust their
expectatipﬂs, it is entirely conceivable that éome group may
wish to become involved only after they see a change in the
policy direction which has now +touched on their sphere if

interest.

One important constraint to meeting this criterion is,
again, thét financial resources areA-not . unlimited. As was
mentioned before, there is no . reaéon,.to believe that the
resources have to be unlimited, since not ‘every one will require

them.

The Seéond, and most important constraint is institﬁtional.
A closed bureaucratic model of policy development does not
supply.many points of entry for participation imn the policy
process, and these channels of communication are, after all, the
most impoftant' resources that could be allocated to various

groups and individuals who seek to participate.
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(7N Were: there checks. on government agency bias: which might-

otherwise_have inadvertently dominated:the.- process?-

Somewhat. This criterion relates to criteria three and five
which maintain that intergroup participation should determine
the alternatives generated’ and evaluated. The democratic-
cultural value which states that participation in policy
development should be ensured requires that the institutional
arrangements of the democratic system have channels for widely
based participation. This means preventing the dominatioﬁ of the
policy process by one specialized -agency with a limited
perspective of the range of social choices involved. In Burns
Lake, where the process of policy development remained, for the
mds; part in the political arena rather than the bureaucratic
arena, thére was not much problem with avoiding agency bias. The
major bureaucratic participant was the Director of the
Seétetariat, and the Secretariat itself was a special type of

bureaucratic agency.

The Environment and Land Use Committee Secretariat is the
staff arm of the Environment and Land Use Comnittee (ELUC) of
Cabinet. Because they are responsible directly to ELUC and not
to any one minister, the staff of the Secretariat have no
loyaltyl tb the objectives of any one line agency. They are,
therefore, unbiased with respect to the preference for the
development of one resource over another. This 1is why the
Secretariat is seen as the agency which should coordinﬁte the
process of resolving resource conflicts at the administrative

level, and which - should supply policy advice on resource
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conflict _1issues to +the committee of Cabinet. Theoretically,
then, the Director of the Secretariat was directly responsible

to the. ministers of the committee and not to any one minister

individually.

In practice, hovever, the Director was 1interacting more
with the chairman of ELUC, the Minister of Lands, Forests and
Water Resources, since the Burns Lake process was Ainitiated
through implementation of forest policy. However, the Director
was resﬁonsible for interagency and interministerial
communications on the points of progress in the Burns Lake
process. Municipal Affairs, which was part of ELUC, worked
closely with the Secretariat and the intergovernmentalltask
force, but tﬁe concern was more iﬁ accommodating growth as a
rgsult of the sawmill construction and operation, than it was in
defining native participation. The Minister of Econonic
Development'wds involved in the financing of BLNDC, but again,

he did not participate in the policy development process.

In short, so far as the ELUC—Secretériat involvement was
concerned,-the process was biased slightly in favour of the
Department of Lands, Forests and Water Resources. Insofar as the
mandate of ELUC and the Secretariat deals with natural resource-
economic concerns, the late entry of the Minister of Human
Resourcesvand the failure to either involve the senior levei
staff or the minister in the negotiations biased the policy
developmen£ process slightly in favour of economic concerns. As
a result, more careful consideration was given to the design of

the economic arm than to the social arm of the project.
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-The major cause of agency bias domination, that is,
depoliticizing>the policy process, had been avoided. Still there
vere inétitutional constraints to avoiding all agency bias:
there was no Cabinet committee on which social and economic
resource developmnent problems came together;! the Secretariat

had a physical-economic orientation.2

(8) Were final choices made.by accountable representatives_ or

by-the_public-in_general?-

Yes. The Burns Lake process perhaps represents the ultimate
in securing accountability of policy-makers in a parliamentary
system because the Cabinet ministers themselves vwvere involved

directly in the processa

Usually there are severe constraints on the ministers'! tinme
which inhibit their intimate involvement in localized policy
issues, and usually some decision-making responsibilities must
be delegated +to others. The NDP government, and especially the
ﬁinister of Lands, Forests and Water Resources, was committed to
ensuring B.C. citizens had access to their political

representatives. The minister subsequently became involved in a

1t plthough an ad hoc intergovernmental task force had been
established, this was not the major decision arena.

2 This 1is not to =say that ELUC and the Secretariat were not
concerned with social issues. Indeed, the nature of the TSHL add
and the willingness to involve a group concerned with social
problems in' an economic pursuit is proof to the contrary.
However, ELUC and the Secretariat simply did not have the
mandate to act in some of the areas of development which entered
into the definition cf the problem through the native group.
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number of localized policy processes.

bespite the ﬁinister's willingness té be involved in the
details of the process, the constraints on his time manifested
themselves through the non-involvémentv of other Burns Lake
groups in the policy process associated with native

participation.?

9. Rere alternative implementation-arrangements. proposed

and analysed by the various_groups,-individuals and-

agencies involved. . in the- process?-
hY

No. Most of the dgsign of the implementation arrangements
for the economic aspect (BLNDC) of native participation was the
result of interactions between the Director of the Secretariat
and a legal counsultant. Only one form of implementing
institution to be entirely native owned was actually considered
although a few of the details of the provincial-native
relationship were debated and either compromised or conceded.
For example,  the province had initially decided that the one

BLNDC member on the Board of Directors of Babine should be

1 The minister did have various meetings with the mayor and
Council members of Burns Lake concerning the location of a
sawmill in or near Burns Lake (this was an aspect of using
forest policy to satisfy regional development policy problems)
and concerning the municipal tree farm licence (another
localized policy question which grew out of implementing forest
policy) . However, at no time was the municipal tree farm licence
project and the BLNDC project integrated at the local level via
wider citizen group participation in either of these processes.
Furthermore, the time constraints on- the minister's
participation were even more apparent in the municipal tree farm
licence process: this was something offered to the Council, but
left to reqular channels of approval through Forest Service.
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appointed by the government while it still controlled 5 percent
or more interest in BLNDC, but the native group was able to
insist "that BLNDC should appoint the nominee. Although the
native group did have a financial consultant, there was no

disagreement with the general structure of BLNDC.
7

The native participation was, however, a key factor in the
development of the Ccmmunity Development Association (CDA), but
this too was set up essentially at the last minute and with
little debate as to what alternatives might have been

considered.

Because CDA was added at the end; and because the Minister
of Human Reéources and thé Minister of Lands, Forests and Water
Resources never met to debate the socio-economic aspects of the
project as a unity, no combinations of the social and econonic
aspects were considered. And finally, because of restricted
participation in the generation and evaluation 6f alternatives
stages, all disagreements had essentially been dealt with, and
the result was an implementing institution which could not fail

to be acceptable to both parties.

The constraints to including various groups in determining
alternative implementing arrangements are those financial,
behaviourall and time constraints associated with negotiating
processes. These were discussed previously and require no
further elaboration at this point. The implémentation phase of
the Burns Lake process again emphasizes,_constraints aside, the
need for numerous and diverse .inputs into the policy process if

a full range of relevant alternatives is to be considered.
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(10) Was the implementation_ process-subject-to experimentation

where uncertaities vere-fairly-numerous?-

Yes. The BLNDC-CDA structures were theméelves experiments
which emerged from a new concept of nati?e socio-economic
development. Furthermore, the structures themselves, heing semi-
autonomous, had the capacity to experiment and adapt to
unforseen problenms which may arise with respect to the details
of native socio-economic development projects. This structure
also tolerated mistakes since they were seen as part of the
learning process regarding native development. Delivery of
programs through the departmental structure would have been far

less flexibled

The fact that the Burns Lake process meets this criterion
indicates that the institutional constraints on the generation
of innovative policies was overcome. There 1is a tendency to
require a certain amount of wuniformity in adminisération
procedures within departments and other govermment agencies for
administrative management purposes. Keeping the Burns Lake

project outside the departmental structure avoided this. 1

1 It might have occurred as a matter of course, because the
necessity for the development of a legal entity (BLNDC), that
the economic aspect of the process would remain simi-autonomous.
However, this would have been far less probable in the case of
CDA.
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(11) Was there _explicit provision-for-the-continuous: assessment

of -results and_the effectiveness of implementation-

arrangements?-

Somewhat. The entire concept of BLNDC was set up so as to
provide a series of checks and balances which would in effect
provide internal requlation with a minimum of paternalistic

government interference. CDA was less carefully designed.

To begin with, the original BLNDC coﬁtract which was for
five years was to Dbe reviewed in 1979. All loans advanced‘by
BLNDC were restricted to a certain geographic radius to ensure
that monies would be used for 1local self-help projects. No
amount over $25,000 could be advanced from the loan fund wuntil
it was evaluated and approved by the B.C. Development

Corporation.

The money advanced to BLNDC was not by way of grant, but
forgiyable loans. The first five years were interest free, buf
in the years thereafter, interest of 3 percent was to be
charged. No payments of either interest or principal was
therefore required before 1979. The principal sum and interest
owing would be forgiven at a rate of 12 1/2 percent . per year
after 1979 if BLNDC had maintained a certain level 'of
performance. That 1level of performance was to be defiﬁed by a
three person. monitoring board made up of one. provincial
appointee, one native appointee, and omne agreed upon appointee.
This arrangement was intended to provide the incentive to keep

BLNDC  economically efficient without requiring constant
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government supervision.?!

On the other hand, CDA was a more dependent stfucture
because it did not have the capacity to generate revenue. The
Minister of Human Resources reguired no form of minitoring of
programs other than the annual report of the association. There
was a tremendous capacity for CDA to learn from its mistakes,
but very little capacity for the Department of Human Resources,
despite its lack of negative 1input, to provide any positive

guidance should the need arise.

Because most of the monitoring of policy implementation was
internal, depending on the structure of BLNDC, CDA and the
checks and balances written into the financial arrangements of
BLNDC, the dinstitutional constraints which tend +to promote
uniformity of programs was avoided. Thus the BLNDC-CDA programs
could be designed specifically in response to native needs, and

thus, should be more effective in the longer run.

1 Tt should be noted that this innovative approach to monitoring
the continuous development of the policy output has been
abandoned by the Social Credit ministers responsible (Labour,
Economic Development, Finance) in favour of the nmore
paternalistic approach of extending grants instead of forgivable
loans, and of keeping direct and close government supervision
over policy development of the corporation.
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(12) Has _there explicit provision-for utilizing these-

assessments _to_adapt policies-and implementation

arrandgements_accordingly?-

Somewhat. Again, the BLNDC arangement meets the criterion,

the CDA arrangement fall short of meeting it.

Both institutions, because of their semi-autonomous nature,
provided for adaptation to 1local needs. This meant relevant
programs could be developed and irrelevant programs could be
phased out as community needs changed. The BLNDC arrangement, by
providing for a three person monitoring team after 1979, a tean
with both native and provincial members, provided for a working-
learning arrangement to exist between the native corporation and
and the province.l This meant that not only could the province
learn and éhange its ideas on the design of policies and
implementing arrangements with respect to BLNDC, but also the
province would be gathering useful information and experience on
which to base future native development projects. CDA provided
only implicit provision (i.e., annual repérts) for the
utilization of program assessments as a basis on which to adapt

policies and implementating arrangements.

The continuous adaptation of policies to ensure relevance

requires a continuous two-way information flow which, in a large

1 It should be noted that this three person board has been set up

by the Social Credit Ministers of Labour, Economic Development
and Finance, but that this Dboard is now entirely formed of
government appointed overseers (one from each ministry) and the
mutual exchange aspect is lost.
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and complex society may be a very costly undertaking if required
on a policy by policy basis within the present institutional
context. Technical constraints of generating, gathering and
analysing the sheer volume of information which would- be
generated within each government department could be a serious
constraint. The BLNDC-CDA models manage to be adaptive without
such problems because of their decentralized and semi-autonomous

nature.

individuals and groups-included.as inputs.to the assessmnent-

and-modification procedure?-

Somewhats The Board of Directors for bpth BLNDC and CDA
came from the‘native community at large,?® and as the board which
decides the policy of the organization, the BLNDC and CDA keep
in touch with ‘community sentiment. But it was essentially the
native community whose perceptions were tapped. This may result
in an adequate range of community percepfions entering the
assessment and modification procedure 1if. the entire policy
process has allowed for the participation of interested groups
from the start. In Burns Lake there were some community members
whdse lives were 1impacted from the policies of BLNDC-CDA but

whose perceptions did not enter into the process at all, let

1 The Social <Credit administration expanded the board of CDA by
four non-native members in 1976. The board now represents native
and non-native perceptions in policy.  Although initially, the
native people recoiled at the forced dintrusion of the
government, they have now gotten over some of that resentment.
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alone the assessment procedure.

To a certain extent, non-native perceptions d4id enter CDA
via the various programs offered to both native vand non-native
populations. This was not a formal assessment process at first,
but as the organization matured, it began to keep its own

records and evaluations of progranms.

Although on a higher level of policy development there may
be financial constraints of transaction costs or financial and
temporal constraints of extensive surveys operating to limit the
number of' perspectives from which evaluation is done, at the
local level such costs are not great. Behavioural constraints
may be more relevant if members of the board do not cooperate
with one another. Usually, ?his would be a very particular
constraint, depending on specific individuals and personalities,
but in Bgrns Lake, where tensions between native and non-native
populations existed, the cooperation of\ native and non-native
members on the same.bpard is a predictable difficulty which must
be considered when designing implementing arrangements. The
cultural differences between the two groups with respect to
decision rules (e.g., consensus vVvs majority) and time (e.qg.,
deadlines) could also cause misunderstandings. This may have
been why the NDP Minister of Human Resources opted for an all
native board despite the fact that CDA was technically supposed

to be for the community in general.
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CHAPTER VII: A NORHMATIVE MODEL OF REGIONAL GOVERNMENT FOR B.C.:
TOWARDS PROMOTING THE OPTIMAL PLANNING/POLICY

PROCESS

A. The_ Pursuit_of The Optimal.Process-

Although evaluations of the substantive aspects of policies
are useful for determining the efficiency of use of government
resources - (financial and otherwise), they can be very misleading
if thel evaluator and the reviewer are not fully aware of their
limitations and their inherent value assumptions. With respect
to the Burns Lake project, for example, it wouid be shortsighted
to evaluate success of the project in terms of the econonic
performance of Burns Lake Native Development Corporation
(BLNDC). It 1is the total participation in the mill-BLNDC-CDA
which constitutes the "policy output" of the Burns lLake process,
and evaluating that ptesents a myriad of methodological
problems. In any case, who is to judge who should have benefited
and who should have lost, if anyone? It is not the purpose of

this paper to undertake such a task.

Much less attention is given to assessing the process of
policy formation than is given to asseésing—the substantive
outputs of the proceés. However, in assessing a planning/policy
process one 1is referring to the set of democratic norms (see
Chapter III) on which there is almost consensus in Canada.
Assessing a policy process, like assessing policy output, is
done with a view to improving the future ©planning/policy

process.
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There are two reasons why one would want to improve the
planning/policy process:

-a better process should result in better policy outputs,1

-a better process is an end itself in the sense that it

satisfies the values inherent in a democratic systen

of government (see Chapter III).2

As was discussed earlier, the "means" of improving the
policy process is through institutional reform. While the
institutional framework should be designed to meet the thirteen
assessment criteria if it is to be optimal, it nmust
simultaneously be designed to minimize the empirical coastraints
to optimality if it is to be "optimal" and mot '"utopian."™ Thus
the key constraints or problems with the Burns Lake process will
be elemental to suggesting the aspects of institutional design

necessary to promote optimality of the policy process. .

For instance, one of the key constraints to the optimal
Burns Lake process was the strict limitations on the ministefs'
time. Because of the myriad of local policy issués in various
provincial .locations with which the minisfers had to deal, no
one procesé could receive as much a£tention as it should. The

result was the tendency to limit the policy process to as few

1 1t does not follow, however, that a policy which is agreed by
mnost to be "good" in substantive terms is necessarily the result
of a good process. It may just happen that there is so much
public consensus that a policy succeeds despite a lack of
debate. However, a good process reduces political risks that a
policy will be unpopular when uncertainties are great and there
is lack of consensus - which is most of the time.

2 Obvioasly, however, a process cah never exist without
substantive policies.
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part?cipants as possible in order to render the process
manageable within the constraints on the ministers' time. This
prevented the Burns Lake ©process from meeting participation
goals. This Suggests also that provincial policy processes in
British Columbia will never be able to meet participation goals
as long as Cabinet ministers continue to have such a volume of
responsibilities. Decision-makers must therefore have fewer

responsibilities if an optimal policy process is to be achieved.

Decreasing the number of decision responsibilities of each
Cabinet minister means increasing the total number of executive
decision—-makers. Either the number of specialized ministers and
departments could be increased, or the responsibility for
regionalized or local policy issues could be delegated to
regionally elected representatives. If the number of Cabinet
ministers were expanded, participation goals would still be
frustrated (as they were in Burns Lake) because of +the high
transéction costs of negotiation and the technical problems of
coordinating participation from such a distance. ﬁoreover, the
Cabinet itself would have to>be expanded to such an extent as to
render it unwieldy. The mode of -division of decision
responsibilities which would promote the optimal policy process

would therefore be the decentralized- option.

If +the decision responsibilities were decentralized to the
local level in British Columbia, participation goals could be
met, but other problems associated with this scale of decision-.

making would prevent optimality of the planning/policy process.

In the first place, 1local governments do not have
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sufficient areal perspective to warrant their making many of the
natural fesource decisions which have to be made on the basis of
the interaction of ecological systems as well as from the point
of view of social preferences. For instance, 1local governments
in the northwest could not have decided among themselves where
the sawmill should be located. Many of the municipalities would
have wanted it. Therefore, many of the decision-making
responsibilities of Cabinet ministers could not be decentralized

to local governments.

Secondly, 1local governments in general do not have
sufficient financial and technical resources to hanale the
volume of decision responsibilities which must be décentfalized,
nor could the province ever hope +to duplicate the necessary
resourcés in so many locations. These factors suggest that the
decision responsibilities are best decentralized to a cregional-

instead of a local level.

There are, again, two institutional design options
associated with decentralization of decision responsibilities to
the regions: either decision-making capabilities could be
delegated to regional bureaucraﬁic agencies; or decision-making
responsibilities could be delegated to regionally elected
agencies. Since the bureaucratic option does not satisfy the
accountability criteria, the optimal institutional design would

be structured around elected local-representatives. -

As the Burns Lake process illustrated, at various phases in
the policy process the participants were required to make trade-~

offs imn social choices. For instance, the native group had to
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accept a more modest economic role than they had at first hoped,
but they were willing to do so onlylif their perceived social
program needs were met. In fact, during negotiations, it became
clear to the Director of the Secretariat (whose priorities were
economic development) that the native people were more concerned
with acquiring social development programs than with securing
economic participation. However, the Secretariat and ELUC's
mandate did not include social program development, and the
Minister of Human Resources had to become involved in the policy
process. His late entry resulted in a hastily designed Community
Development Association. Had he been involved from the
beginning, the BLNDC—CDA relationship might have been designed

differently.

The dynamics of the process of making trade-offs among
social <choices requires that the optimal institutional design
facilitate and integrate these choices. This also means that,
ideally, decision-makers in all public'sectors should be jointlf
involved in the process from the beginning if policy developnent
is not to be "lopsided." Thus the optimal regional institution
charged with decision—-making responsibilities would be multi--

purpose- rather than single-purpose, and all-decisions-would be

joint decisions rather than made by the individual executive

representatives.

The presence of elected regional governments in British
Columbia would alter the provincial government's relationship to
the citizens of the regions. No longer would +the province be

bringing a provincial perspective to the regions via the
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regionally based bureaucracy, but instead, regional and
provincial perspectives would be integrated. Policy integration
would require close communications links between_the executive-

!

of the-reqgion_and Cabinet. With respect to Jjurisdictional

responsibilities, Jjurisdictions can be either discrete or
overlapping between regional and provincial governments. Since
maximum participation requires maximum access to Tresources,

overlapping. jurisdictions- are more conducive to promoting the

optimal policy process.

Other aspects of the Burns Lake process suggest the need to
pay close attention to the details of pperation of the regional
government' model itself. For instance, it was seen that a clear
definition‘of social preferences as well as the generation of a
wide fange of alternatives depends on the number of groups
participating and the amount of interaction among groups
participating in the policy process. However, it was also noted
that the institutional "and resource constraints (financial,
technical, and informational) of the existing institutional
framework in B.C. blocked the participation of all except the
most organized droups (i.e., BCANSI), and rendered the Burns
Lake process less than optimal. Therefore, the optimal

institutional design will include provision for resoeources_for-

participation, and a communications-web- to ensure access to

information as well as channels to participation.

Moreover, 1in order to eliminate the physical-economic bias

present in the Burns Lake process at the bureaucratic 1level of
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government,! the Secretariat aspect of the regional government

should be a Policy Analysis Secretariat  responsible to the

executive as a whole, rather than an Environment and Land Use
Committee Secretariat responsible to a Cabinet Committee with a
narrover mandate than Cabinet. This aspect of +the regional
government design borrows from and builds upon the bést'aspects
of the existing institutional design, thus providing a policy
analysis unit and further emsuring agaigst agency bias in the

regional policy process.

Similarly, a complementary aspect of design intended to
avoid agency bias would be the non-hierarchical, committee-

structure of regional bureaucracy. This design feature:  would
minimize the influence that one key individual, such as the
Director of the Secretariat in the Burns Lake process, could
have on the direction of the process. Clearly, the Director's
preference for keeping the economic and social aspects of native
development separate did not encourage the Minister of Lands,
Forests and Water Resources to include the Minister of Human
Resources in all aspects of negotiation in Burns Lake. A
conmittee stfucture of bureacuracy, especially where members on
the committee are from various disciplines, would increase the
probability of many perceptions and opinions entering the policy
process from the bureaucratic side. This aspect builds upon

existing interdepartmental committee structure (task force) in

Burns Lake, and extends it to include the reqular use of

1 The joint decisions of the executive eliminate bias at the
political level.
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committees within the Policy Secretariat itself.

Finally, it was seen that the continuous assessment and
reevaluation of policy and implementation arrangements in Burns
Lake depended upon the instituﬁional design of the
implementation process. Since continual assessment and policy
adjustment are specific assessment criteria which the optimal
pelicy process must meet, the optimal institutional design for
policy formation must incorporate the principle of continuous-

monitoring.

To summarize, one could say that in order to minimize the
constraints fo optimality of the policy process while nmeeting
the thirteen assessment c¢riteria, the institutional framework
designed should be based on the following twelve design
principles: decentralized; regional; elected local
representatives; multi-purpose; all decisions Jjoint; executive
linked to Cabinet; overlapping jufisdictions; resources for
participation; communications web; Policy Rnalysis Secretariat;
committee structure; continuous monitorirng. These principles
lead to the design of a decentralized, regional government model

as the optimal institutional framework for British Columbia.

In the remainder of this chapter, the regional government
model will first be described’and then illustrated according to
the changes in the Burns Lake process which may have occurred if
the regional model had been in place. Although the Burns Lake
example is used to illustrate the poihts made, the normative
aspects of the regional government are intended to promote an

improved policy process in general. The process manifested as a
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result of the regional -  government's being in place is
specifically imaged to meet all thirteen assessment criteria and
is therefore the optimal process. The constraints to the optimal
process are also discussed in order to indicate how the model
would minimize +their interference with the achievement of

assessment criteriae.

B. A _Normative Model of Regional-Government For-British Columbia-

The normative model of regional government for B.é. is
designed according to the twelve aspects of institutional design
outlined in the previous section. The model is essentially a
decentralized, multi-purpose, regional government which would be
capable not only of formulating regional policy within all
sectors of government, but also of participating actively in
provincial level policy processes. The regional government model
would replace current regional institutions (e.g., Regional

Districts, RRMCs), rather than be added to then.

The model is also designed to be as open and sensitive to
public participation as possible given the constraints which
limit mass participation in all policy issues. The combination
of resources and channels for participation coupled with the
active involvement of the elected representative in policy
processes render this model sensitive to the preferences of its
electorate. The numerous communications links between the
government officials, agencies, and the.pubiic make this model
flexible and dynamic, and therefore capable of evolving with

changes in public attitudes and preferences, or with changes in



122

the constraints to the optimal policy process.

In this section, the §§£gg§g;§~of'the regional government
will be first outlined, while the discussion of the operation-of
the model according to each of the twelve aspects of

institutional. design will be reserved until the reader has

become familiar with the organs of the model.
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FIGURE 6: A Normative Model of Regional Government For B.C.
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{1) General Assembly-

The regional gJovernment?!s General Assembly would be a
legislative body of elected officials fronm constituencies
designated on a representation by population basis. There would
be some minimum (e.g., five year) regional residency requirement
before eligibility to sit in the Aésemhly could be established.
Burns Lake and the immediate area would have an elected

representative sitting in the General Assembly.

This body would be charged with regional policy formation
within areas of regional jurisdiction, which would include the
implemehtation of provincial policies according to regional
priorities. The Assembly would debate and pass by-lavs which
formalized regional policy in the various areas of its

jurisdiction.

(1i) The Executive Council-:

Whether or not the Assenbly should be organized on a party
political basis is a point for further éonsidération. If it
were, the party leader would then be chairperson of the General
Assembly and be charged with forming the Executive Council. If
not, the Executive Council couldA be elected by the General

Assembly, and the chairperson by the Executive Council menmbers.

Executive Council members would be paid, full-time
officials. Much 1like the Cabinet, each member of the Executive
Council would head a department, but, all major decisions would

be taken Jjointly. This 1is possible because the number of
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decisions which executive members would have to make would be
substantially 1less than the number facing Cabinet ministers

responsible for the whole province.

(1ii) The Executive Departments

The departments would provide the staff for the
implementation of the policy advénced'hy the General Assembly.
They would replace provincial regional staff members (the
provinciai employees could become employees of the region),
excépt for a few provincial field staff 1left as a monitoring
unit to check regional’agency bias from dominating a particular
policy process. The increase in regional staff members
(including membership in the General Assembly itseif) should be
equal to or less than the decrease in provincial employees. The

cost of maintaining government bureaucracy would not increase.!l

Interdepartmental committees would be- used on a regular
basis to <coordinate the implementation of regional policy.
Membership on the committee would be defined on a sub-regional
basis. : Major resource conflicts ‘(wvhere "resource" is defined in
its broadest terms) would be referred to and dealt with~ by the
Executive Council. Of course, many resource conflicts classified

as "minor" at the ©provincial 1level of ©perception would be

1 This 1is mnot to suggest that the provincial staff functions
would be replaced on a one to one basis in the region. Quite the
contrary, some regional departments may have more or fewer .staff
members than the comparable provincial department. This point is
made only to point out that the regional government model does
not <call for the duplication of provincial staff, but instead
the replacement of them.
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"major" at the regional level. The regional departmental
committees would report directly to the Executive Council when

resource conflicts arose.

{iv) The:. Policy Analysis-Secretariat-

This body would be responsible for policy analysis and
coordination and would report directly to the Executive Council.
All policy analysis and research would be on a committee basis,
with some participants on the committee sometimes being persons
outside the policy analysis unit (e.g., consultants, provincial
officials, regional department staff, etc<). Members of this
Secretariat might also participate on regional departmental
committees in the implementation of policy. The Sédretariat
participaﬁt on the debartﬁental committee would be someone who
had been involved in the policy development process. Thié would
keep the Secretariat staff in touch with field operations, just
as including gome department staff on policy committees would
keep the‘ field operators in touch with changes in policy
direction. In poth cases, howevér, the coﬁmittees serve ‘as aids
to the Executive Council, advising'and informing. They do not

make policy decisions on their own.

The Secretariat would also be charged with nmonitoring the
implementation of policy by the 1line agencies (e.g., by
conducting periodic studies) and reporting the findings to the
Executive Councillto ensure that electéd representatives remain
respoﬂsible for the process of policy formation and

implementation.
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Finally, the Secretariat (or unit thereof) wduld be charged
with communications and dinformation transactions with the
elected répfeséntatives of the General Assembly. Fach ©public
representative would have an éffice, through which citizens
would communicate problems, needs and ideas. The information
generated through these communication links for the whole region
would be analysed, organized, processed and reported to each
member of the General Assembly -and Executive Council on a
regular basis in order to keep them informed of the major
problems of the region and the pattern of distribution of
problems. This would help avoid crisis situations and enable the
generation of more relevant policies. This wunit of the
Secretariat would also be charged with administering the funds
and other resources available oﬂ a reqular basis to encourage

creative participation in the policy process.
(2) Operation

(1) Regional-

As discussed previously, local governments would be unable
to take on the number and range of responsibilities necessary to
substantially reduce the burden of responsibilities on Cabinet

ministers. Therefore, a regional government model is preferred. .

The regional government model outlined here could not . be
duplicated twenty-nine times (the current number of Regional
Districts) because financial and:  staff requirements would

necessitate larger populations to support such governmenté. The
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boundaries chosen for regional gJgovernments would have some
physical ‘and multi-functional rationale! so as to ensure that
the area is in fact a '"region". The region would be large enough
to include a heterogeneous population to ensure that the policy
process is characterized by lively debate. Both urbamn and rural
environments would be included in the region, since the urban-
rural dialectic is central to the concept of +the functional

region.

Although establishing the boundaries of the regional
government is beyond the scope of this thesis, the areal extent
of the northwest regional government would have to correspond
more to the size of the Regional Resource Management Region
rather than to the Regional District boundaries.?2 Smithers is
the bést centre for the "capital" of the region. This means that
Burns Lake would be approximately 100 miles from the centre of

regional government.

(ii) Decentralized,. Multi-Purpose-

The regional government model is decentralized from the
provincial perspective and multi—purpose in the sense that its
'jurisdiction extends through all government sectors. It is

essential that the actual decision-making capabilities within

1t i.e., boundaries would not be drawn on the basis of one
function (e.g., Water resources management).

2 This 1is not +to dimply that RRMC districts should be the
boundaries of this or any other regiomnal government. Other more
populated regions could be smaller in areal extent.
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regional jurisdictions be . decentralized so .as to relieve
provincial Cabinet ministers from the myriad of 1local issues
they nmust resol#e and  to éromote expedient regional policy
development, unhindered by excessive "red tape" delays. Although
it is beyond the scope of this éaper to itemize every power
which would be delegated to regional govefnments, in general,
those powers would be quite broad and include areas of resource,

social, education, economic, etc. policy.

For instance, in the Burns Lake example, although the
responsibility for rrovince wide forest policy would still have
been a provincial responsibility, the regional government would
have been charged with implementing forest policy. The
allottment of the 180,000 cunifs of timber in ‘the northwest
region would still have been a provincial undertaking (but in
consultation with the regional government), while the
advertisement for bids, the review and choice of proposals,
would have been within regional jurisdiction. Moreover, because
the regional government would have jurisdiction in econonmic and
human resource areas as.well, it would have been able to develop
and fund regional economic anrd soqial development agencies or
programs such as were associated with the defelopment of BLNDC

and BLCDA.

(iii) All Decisions Joint-

The Executive Council of the regional government model is
designed to act as a unit and therefore all important regional

decisions would be joint ones. This provides for the integration
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of policies and the accommodation of trade-offs in social

choices at the political level.

In the Burns lake example, had the regional government
model been in place, the Executive Council member in charge of
Human Resources would have been as involved in the process as
the Executive Council member in charge of Forest Resources right
from the beginning of the process. Thus the socialv aspects of
the policy output would have acquired as much attention as the

economic development aspect of the project.

(Lv) Executive Council-Linked-to Cabinet-

The regional governments, although possessing substantial
decision-making powers, could not be completely autonomous since
they would still be '"creatures of the province." The province
would concern itself more with setting the broader provincial
level policies which might often be a set of goals or standards,
while letting the regional governments determine the best means
of meeting the ©provincial standards according to regional
preferences and priorities. In a sense, the regional government
would be implementing provincial policy, but on the regional
level, it would be formulating regional policy. Although there
is an hierarchical power structure in the broadest sense, it is
unlikely that the provincial government would choose to ignore
or override regional policies if the regional government had the

support of the people in the region.

This model also provides for regional government

participation as a representative of the non-participating
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regional groups and constituent members in the formation of
provincial level policies. Because the regional government model
is a political institution, the communication and participation
links between region and province would be through the direct
interaction of the Executive Council and Cabinet (see Figure 6 -

link (a)).

In the Burns lake process, for instance, although it would
have been provincial responsibility to set the standard or guota
of timber which could be harvested in the northwest region, the
regional government. would have been involved in the process of
setting the quota offered. Because most of the forestry staff
are employed by the region, the regional staff would need to
participate in the technical surveys and analysis preceding the
setting of the 180,000 cunit TSHL quota. However, regional staff
would report to the Executive Council who would then communicate
directly with Cabinet ministers. The final choice of quota
remains with Cabinet. The task of accepting, evaluating and
choosing proposals‘ to harvest the timber would be a regional

responsibility.

The provincial-regional government relationship is
therefore 'a complementary one. It would be in the province's
best interest to ensure that regional governments are
functioning well, and therefore to offer regional governments as

much support as they need to function well.

Financially, the regional governments would be supported by
a percentage of the income tax collected, much as the province

is. It is not desirable to keep regional governments financially
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weak since this would hinder their policy-making abilities. The
regional governments would also be given the ability to increase
income taxes (within a 1imit) to allow for'flexibility in policy

development.

Besides these arrangements, ;he province would also provide
equalization dgrants so that the more remote or less populated
areas of B.C. could have opportunities equal +to the more
populated areas. This need is recognized within some of the
ministries now (e.g., Muniqipal Affairs) in their administration
of grants. These min;sterial grants would no longer be necessary

or desirable.

Every attempt would be taken to keep bureaucracies small.
Additional technical staff can be employed when needed. The
provincial government would also keep a small technical staff of
experts on payroll to be employed by the more remote and lesé
populated regions. Over time, population redistribution to the

regions may be sufficient to warrant this program unnecessarye.

(v) Elected Local Representative-

The elected lécal representative sits in the General
Assembly and may or may not be chosen to fill an Executive
Council position. The duties of the Executive Council have
already been discussed; the function of the elected
representative as a general purpose representative is dealt with

here.

The most important role that the elected representative
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plays 1is to debate and vote on new policy by-iaws or on changes
in existing policy by-laws. In this function the representative
is presumed to have knowledge of and to have balanced the
preferences of his or her constituent members before taking a
stance on an issue. New policies and changes in existing
policies would be passed by majority vote of the General
Assembly. However, it is not simply at the.legislafive stage
which the representative has occasion to participate. Monthly
meetings of fhe wﬁole General Assembly would pro&ide
opportunities for the Executive Council members. to post the
Assembly on the ©policy issues, and for the general purpose
representatives to express their views at- an early stage in
policy formation. 1In addition, gemeral purpose representatives
would be kept posted on the development of policy issues through
the local office of  the representative, and they would be
invited to participate on behalf of their constituent members at
any point in +the process. In very localized policy processes,
only the immediately affected representative would be likely to
participate directly, while ©policies of regional extent may
require more frequent meetings of the General Assembly to
accommodate such wide participation. (Link (b) in Figure 6

represents this Executive-General Assembly relationship.)

It is the duty of the general purpose fepresentative to
inform constituent members, local government bodies, and loca}
groups, on policy development or pending policy changes as well
as to listen to their problems, needs and ideas and to
communicate these (1) to the information processing centre of

the Secretariat, and (2) +0 Executive Council members when
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complaints are specific to a current policy debate. Links (c)

and (d) in Figure 6 illustrate these relationships.

{(vi) Resources-For  Participation-

In order to invite the participation of local groups in
specific policy issues, financial, technical and staff resources
would be made available fo residents of the region on a regualar
basis. In other words, the constituent members know-there are
resources available for participation; resources are not simply
allotted when a new policy 1is being formulated. Local
governments are also considered a specialized group which would
be invited to participate directly in the policy process. Links

(e) and (f) illustrate this relationship in Figure 6.

(vii) Communications Web, Overlapping-Jurisdictions-

Aside from financial and technical resource needs, access
to information and channels for participation are considered to
be essential elements in meeting participation assessment
criteria. The communications web and overlapping jurisdictions
between provincial and regionai governments ensure that the
regional government model provides these opportunities on a

regular basis.

Local government bodies, local groups and local constituent
members may recéive or communicate information through the local
general purpose representative (link (c) in Figure 6). Some of
the information +they receive would be copcerned with the

progress of regional policy processes (links (g) and (d)), while
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some of the infbrmation would be information about the pattern
of general needs, preferences and problems in the whole .region.
The latter type of dinformation is availably after the
constituency office information has been gathered and processed
by the information unit of the regional Secretariat (see‘ links

(d) and (c) in Figure 6).

Overlapping Jjurisdictions  are an aspect of design which
maximizes‘the number of avenues open to the «citizen seeking
access to. - public resources and policy processes, and which
provides checks on the mistakes which one or the other

government (or agency thereof) might make.!

(viii) Policy Analysis-Secretariat-

The regional Policy Analysis Secretariat is a multi-purpose
bureaucratic agency responsible directly to the Executive
Council (link (h)). Staff members would be speciélists in
various fields and would work on a committee basis on policy
analysis in specific policy processes. Members on the committees
would also represent a range of disciplines and therefore a
range of perceptions of policy problems. Non-secretariat mnembers
might also be included on the policy committees. One purpose of
this approach is to avoid agency, or in this case "discipliné"

bias in policy analysis.

A unit of the Secretariat would also be responsible for

1 See: Mark Sproule-Jones, "An Analysis of Canadian Federalism,"
Publius, Vol. 4, Fall, 1974.. -
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processing and transferring information through the
Communications Web (relationships (c),(d) and (g) in Figure §6),
and for dispensing financial, technical and staff resources to

applicants (link (e)).

Finally, a unit of the regional Secretariat would be
responsible for gathering and analysing data on policy outputs
according to directives from the Executive Council and for
reporting the findings to the Executive Council (links (h) and
(n) in Pigure 6). This would also be a multi-discipline wunit
which would work «closely with the departmental agencies who

would be responsible for the actual collection of the data.

(ix) Committee Structure-

The committee structure aspect of the regional
institutioﬁal design is the chosen alternative to the
hierarchical bureaucractic design characteristic of provincial
and federal bureaucracies. It is a design feature which allows
for the coordination of policy implementation without domination
of the process by the perception of any one department, and for
the injection of numerous perceptions and innovative ideas into
the policy process. This aspect of institﬁtional design could be
viewed as the means of accommodating maximun participation in

the policy process within the government structure itself.

Both the Policy Analysis Secretariat and the executive
departments of the regional government would operate. according
to the committee principle. Staff members would thus be assigned

various committee responsibilities associated with either the
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analysis or implementation of regional policies. The committees
of the Secretariat would not be fixed but would be fdrméd as the
policy issues arose. These committees would repoft directly to
the Executive Council (link (h) in Figure 6). The departmental
committees would be organized on a sub-regional basis. Any
conflict which arose in_policy impiementation would be referred
to and dealt with directly by the Execﬁtive .Council
(relationship (j) in Figure 6). At times, departmental committee
staff members would be invited to sit with 'Secfetariét
committeeé during the development of new policies, and
Secretariat staff may sit with sub~regional departmental
comﬁittees when new policies are being implementéd (relationship

(i) of Figure 6).

Although the departmental staff members are regularly
involved in sub-regional committees functions, they are employed
aé "foresters", "socialworkers", "economists", etc. and
therefore each person has a simultaneous specialized
professionsl responsibility which 1is associated with the
departmental responsibilities of a single Execu£ive Council
Member. Thus any minor procedural change, or any ‘major policy
change suggestions qhich might eﬁerge from the professional
judgement of the staff member would be reported directly to the
Executive Council ﬁémber in charge (relationship (k) in Figure
6). Minor pfocedural changes could be decided by the Executive
Council nmenmber alone, but policy changes would be a matter for

discussion with the whole Executive Council.

Only one Director of the Secretariat and one Director of
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the executive departments is necessary. These positions would be

purely administrative: directors would: not-be responsible for

reviewing staff work before forwarding it to the political
level. The ro0le of the Directors would include hiring staff,
assigning staff responsibilities, informing the  Executive
Council of staff requirements, etc. (relationship (1) and (m) of

Figure 6).

(x) Continuous Monitoring-

There are two parts to the continuous monitoring aspect of
regional government design: provincial monitoring of regional
government policy (relationship (o) in Fiqure 6); regional
monitoring of policy output by a monitoring unit of the Policy

Analysis Secretariat (relationship (n)).

Although the rTegional government model would réplace most
provincial field staff, a single provincial. staff member fron
each provincial ministry would be located in thé region to keep
informed of the regional policy developments. Information would
be freely available ' to provincial staff, andv sometimes
provincial staff would be invited to participate on one of the
regional Secretariat or departmental committees. Although the
regional provincial staff would report imformation to provincigl
staff in Victoria, they would report any major conflicts be£ween
regionai and provincial policy directly to the Executive Council
and to the Cabinet for resolution (links (p), (g) and (a) in

regional staff administrative decisions. The‘prbvincial staff



139

offices would also be important centres for public access to

provincial résources (see link (r), Figure 6).

The monitoring unit of the regionai Secretariat would be
responsiblé for gathering and analysing data on policy outputs
according to directives from the Executive Council, and for
reporting the findings to the Executive Council. This would not
only provide for checks on agency bias in policy implementation,
but it 'would also allow for the continuous adjustment of
policies according to changes 1in societal preferenées or in

constraints to optimality of the policy process.

C. The Normative Model- in- Operation: An Improved Burns-Lake:

Process-

Since the regional government model has been designed to
maximize the satisfaction of the assessment criteria and
minimize the <constraints to optimality, the Burns- Lake process
transposed to the new institutional context is the optimal
process. For illustration purposes, it is more useful to comment
on the transposed process as it compares to the original

process.

For illustration purposes also, possible changes in policy
output as (a result of changes in the policy process) might be

mentioned. The reader should note +that it is not the-intention

+o suggest how the policy-output- should have-been.-changed. -

Changes in . policy output reflect the values and goals of the
participants in the process; no one can judge what should have

happened, least of all an outsider to the process.
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The reader should also note that when suggesting how the
policy process and policy outputs would have changed, one is
only suggesting that the probability of achieving a specified
result will be 1increased. Clearly, within a different
institutional <context, more individuals and groups would have
participatéd in defining the policy process than are indicated
by a study of the actual process. Since the character of such
individuals and groups cannot be predicted, neither <can their

specific contribution to the policy process.

Finally, the reader should note that the exceptional
leadership and visionary capabilities of several participants in
the Burns Lake process removes the possibility of the process!

being less than optimal because of the lack of leadership,

motivation and other related human constraints to optimali?y of
the ©policy process.! Other policy processes may be subject to
these constraints, and the optimal process could be frustrated.
However, the design of the optimal institutional framework
should minimize the necessity of relying too heavily on one
individualt's leadership cépabilities (e« g., via joint decisions,
committee structures), and maximize leadership opportunities so
that leaders step <forward to meet the cﬁallenge (e.g.,

communications web, resources for participation).

1 The principal actors in the +transposed process are held
constant. Provincial officials are assumed then to be regional

officials.
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(1) Hould there be sufficient-channels-and other. resources-

available for all-individuals and-groups-to communicate

their problems_and.needs-to-accountable-:political-

— e

Imnproved. The model of regional government.provides for the
systematic monitoring of public opinion through the office of
the General Asseﬁbly representative, and for the dissemination
of information to provincial, municipal and the various arms of
regional goverﬁmént. The formalized institutional aspect of the
communiciations channels is intended to minimize the human and
existing institutional constraints to the optimal derivation of
purpose in the planning/policy process. Such human constraints
which might exist range fron ignoraﬁce to apathy on the part of
any specific politician. Existing institutional constraints
overcome include the bureaucratic buf fer to elected
representatives: and the accompanying defeatest attitude on the
part of a public which has tired of expending so much energy to

‘participate to receive so little in return.

vFor example, the communications channel between thel
regional representative's office and the band office in Burns
Lake would have encouraged the native population to participate,
and the existence of +the organized B.C. Association of Non-
Status Indians would not have been so important a factor in
attracting attention to the special socio-economic problems of
the Burns lake Indians. In short, the whole question of native
participation in economic development would not have depended so

completely on the existence of a minister open to innovative
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policies and the existence of BCANSI to overcome the conditioned

inertia of the native population.!

(2) HRould the varying perceptions-of-all immediately -affected

groups_and_individuals-enter-into_the definition_ of the-

broblem?

Improved. There are three aspects of the regional
government which would ensure the participation of interested
groups and .individuals: the existence of the "communications
web" which would keep the publié informed of government
undertakings as well as communicate public needs to government;
the existence of financial and other resources to ensure that
those who wish to can participafe formally; the existence of a
iocal General Assembly representative through which the opinions
of those not wishing to participate formally can be

communicated.

In Burns Lake, the local MP was only peripherally involved
in the process, and it can not be said that at any time did he
participate as a representative of the views of his
constituents. Although part of the reason for his 1lack of

involvement was political incompetence,2 it is no small factor

1 However, provincial institutional structures cannot overcone
all policy problems associated with native participation. The
matter of revising the federal Indian Act has to be dealt with
at the federal policy level.

2 This is not to say that this individual was incompetent in
other matters. He simply did not posess political 1leadership
capabilities.
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that he lived 40 miles or so from Burns Lake. If the model of
regional government had been in place, Burns Lake would have had
its own General Assembly representative. On thié smaller scale
there is almost no way that the representative could avoid
becoming involved ip public opinion, especially since he or she,
as a member of the community, would alsp be personally involved.
For political support, the elected representative would depend
upon the whole of the Burns Lake population, 40 percent of which

is native Indian.

Assuming thaf the BCANSI‘proposal to build the sawmill was
still the dinitiating action for native participation in the
mill, the initial pkase of negotiations might have remained much
the same: the natives bid for the mill; the Executive Council
(not Jjust one member) refused the bid but offered an equity
share on the recommendation of the Executive. Council member
responsible for the Dgpartment of Forest Resources. The percent
share would also have had to have been negotiated with Babine
(the preferred proposal) prior to the offer of 8 percent. The
real difference in the process to this point is that the non-
native population of Burns Lake would be aware of (a) the BCANSI
bid and (b) the government's offer, by way of the communications
web and the close contact with the 1local General Assembly
representative, who, as a matter of course, would be kept
informed on all aspects of development in his (her)
-constituency. At this‘ point, other 1local groups might have
joined the process and demanded either an egqual share in the
mill or a part of what the native population was receiving.. They

would only have had to approach the 1local representative to
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become involved , they would not have had to approach a Cabinet
minister. On the other hand, other groups might not have done
anything but observe the situation with interest. The point is
that the opportunities which invite participation are there
should any individual or group wish. to contribute to the
definition of the problem. If non-native groups had Jjoined in
and demanded an equal share in the mill, the problem might have
been defined as community socio-economic development rather than

as native socio-economic development.

The fact that huﬁan (behavioural) constraints might have
existed in 1974 to limit native-non-native joint participation
does not negate the possibility of such joint participation. It
might have required more intensive and longer negotiations than
dealing only with native demands, but in view of the fact that
the Executive Council would have more timé free to deal with
such mattérs, and that distanceé which would have +to be
travelled are less, there would be fewer coﬁétraints to
involving more groups in the poliqy process. There also ekisted

the possibility of dealing separately with each group, but

communicating the ideas of one group to the other.

The major constraint, that éf the minister's time, would be
removed by the regional government model. The Executive Council
would have fewer demands on its time than did the Minister of
Lands, Forests and Water Resources, vho had three province wide
departments to oversee. Certainly, negotiations could not go on
forever, but with the possibility for weekly, or even daily,

communications, negotiations <could be <condensed into a much
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reduced time span. In the Burns Lake process, the existence of
the regional government model would have allowed more frequent,

more intensive, and less drawn-out negotiations..

'(3) Hould the _varying perceptions-of-all-.affected and-

interested qroups and individuals determine the alternative-

policies that are congidered?-

Improved. Because the process under the regional government
is "opened up", there would have been an extended cast of actors
in the Burns Lake process, although certainly, the number of
participants could not havé been indefinite. Depending on who
stepped forward and for what reason, the groups could have been
asked (or‘ coaxed via the dispensation of funds for
participation) to form coalitions when it appeared as if
purposes were aligned, or, if there was only a demand for the
participation of the local nOn—native population, the Burns Lake
residents coulq have been asked to elect a small group of
representatives. The General Assembly representative would have
been a key actor in organizing this activity, although he or she
would always maintain'the stance that he(she) was the public

servant of both native and non-native constituents.

The number of alternatives which would have been considered
in Burns Lake would have depended upon the number of perceptions
brought to the process by the particiéants plus the number of
alternatives which might emerge from the interaction of groups

with varying perceptions.

If the process had been open in Burns Lake, four additional
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groups might have stepped forward at various points in the

process to participate and change the alternatives considered:

-a local non-native group which demanded a share in the
mill as well;

-a local native group which would not have insisted
so rigidly on a strictly native Community Development
Project if it meant losing the BLNDC offer;

~a local business association group concerned about
the native competition not being %Yequal" in the sense
that Indians would receive low interest loans through
BLNDC;

~-the board members of the newly created Burms Lake
Community Resources Society who had been trying to
establish it as the official community-wide society
with the mandate to organize, acquire funding for, and
coordinate various community development programs.
(The formation of these societies had been encouraged
by a policy of decentralization within the Department
of Human Resources.)

If these groups had stepped forward, the number of
alternatives considered would have been greatly expanded. They

might.have included, for exanple:

(1) -native participation via x percent, parallel
non~native participation via X percent,! plus
comprehensive training programs on all levels

of employment;

(2) -native and non-native partnership in participation
via x percent, plus comprehensive training programs to
ensure participation on all levels of employment;

(3) -{1) plus an added BLNDC economic arm to begin sub-
sidiary companies, and a parallel structure for non-
natives;

1 Non-native participation could have been secured either by
enabling local Burns Lake residents to form a separate corporate
body, or by allowing the municipality to hold the shares.
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(4) -(2) plus an economic arm of the dorporation to allow
the formation of subsidiary companies;-

(5) —either (1), (2), (3), or (4) but with higher interest
rates;

(6) —-either (1), (2), (3); (4), but with provincial support
being on a strictly loan (not forgivable loan) basis,
but at below market interest rates;

(7) —-either (1), {(2), (3), (¥, (5, or (6) plus financial
support for the community-wide Human Resources Society;

(8) —-either (1), (2), (3), (4), (5), or (6) plus financial

support for a community-wide Community Development Project!?

to be formed from the native and non-native populations.
These alternatives are strictly hypothetical, but the reader can
see how' the perceptions of +the various groups would have

affected and expanded the alternative policies that were

considered in the Burns Lake process.

Again, the counstraints of timé and human behaviour
discussed previously are overcome because of the decentralized
structure of +the regional government. Transaction costs
associated with travel for both government and non-government
groups, and financial costs of staff salaries are '‘minimized
because of the proximity of the regional government and because
of the decreased length of the total time required to complete

negotiations.

1 j.e., a social program, but one which is defined differently
and has different or more functions than would a Community
Resources Society.
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(4) Would resources _be _allocated-to-ensure-all-groups_with- .

di ffering perceptions have the~opportunity~tg participate

in.the formatien of alternative proposals?-

Inproved. The inclusion of the availability of financial
and other resources in the model of regional government ensures
that the participation of unorganized or poorly funded groups is
secured. This is to avoid either the tyranny of the majority or
the domination of the planning/policy process by any one group,
since this would 1limit the number of alternative policies

seriously considered.

In Burns Lake, funds ﬁould havel.been made avaiiable to
groups other than the native alliance who wished to participate.
This would notvhave involved such a high éxpense as one might at
first expect. The distance between government headquarters and
Burns Lake is greatly reduced and overnight lodging costs would
have. been unnecessary. Although some groups may still have had
to employ expert advice, some of that advice could have been
obtained 1locally, especially by the non-native groups who had a
greater pool of local expertise‘resources from which to draw.
The utilization of'iocal resources whenever possible (and'often
at no cost if the individual possessing the expertise happens to
belong to the negofiating group) reduces the necessity of
employing consultants'and lawyers from.Vancouver, and, of paying
not only for their houfly fees, but for their travei expenses

and forgone fees as well.:

This was the case imn Burns Lake. Had the regional

government model been in place, it might have insisted that
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legal and consulting resources be obtained in the region to
minimize transacfion costs. If such resources were unavailable
in Burns Lake, the communities of Smithers, Terrace, Prince
Rupert, or even Prince George would have been the next best
alternatives. The regional government would also have h;d a
certain number of experts in its employ which could be méde
available in certain instances. As it was, BCANSI was ;
Vancouver based organization which obtained its 1legal and
consulting advice in Vancouver. This might have been the better
choice if one considers that government officials were in

Victoria, but it would have made no sense at all 1if the

government conducting the process were a regional one.

The most important difference in the Burns Lake process
which would have been manifest under the fégional govérnment
institutional structure is that participation would have been
encouraged by tﬁe‘resources allotted to participating groups.
Public participation is thus harnessed as a positive input,

rather than endured as a constraint to swift decision-making.

(5) Would the varying. perceptions of all.-affected and-

interested groups, agencies-and-individuals-be-incorporated-

into.the evaluation .process?-

Improved. As was mentioned previously, the process of
evaluation of policy alternatives 1is not discrete from the
process of generating alternatives. Since, in the presence of
the model of regional government, the numbér of groups entering

the process would have been greater, then the process of
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evaluation of alternatives would have been much more thorough
and rigourous. This is because each alternative would have been
subject to the scrutiny of several groups, each of whonm
approached the alternative from é different pefspective. The
preferred alfernative would probably have been a hybrid one,
‘resulting from the series of compromises, trade-offs, and

concessions dgranted.

In a sense, the alternatives suggested previously as
possible choices themselves reflect this "hybrid" nature which
emerges from the evaluation process. However, if one considers
all the details and terms to be worked out under each of these
alternatives.(e.g., what percentage participation, what interesf
rate to be charged), one can see that the actual number of
alternatives is too great to 1list. Therefore, the accepted
policy 1is not likely to be strictly identified as either
alternative (1), (2),‘(3), (4), (5), (6), (1), or (8), but it is
rather likely to be composed of a series of aspects from one or
several of those alternatives on whiéh all the groups have

either agreed, conceded or traded-off for another concession.

The constraints of transaction time and costs are again
those 1likely to inhibit the optimal evaluatiqn of alternatives.
Again, the regional government has more tine to devote
specifically: to processes such as the Burns Lake procgss. The
Burns iake process would have been mdre the usual business of
the Executive Council, whereas it was an exceptional case in the
realm of duties occupyiﬁg the conéern of the prdvincial Cabinet

minister. Financial transaction costs, as explained, are reduced
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because of reduced distances fravelled and the use of loéal o£
regional resources. Despite the increase in the actual number of
groups participating, these aséects of the design of thé
regional government would still have enabled a decrease in totai

time from the beginning to the end of negotiations.

The fact that the process would have been open and
impa;tial to any one group would also have done much to relieve
the native-non-native tensions so frequently cited as human
constraints to cooperation between the two populations. In one
sense, the partisan province-native process actually aggravated
the rift between +the two cultures, initially at least. This
points out the fact that certain types of behaviour amongst
groups can actually be produced from the expectation that they

will behave in a certain manner.

(6) Would resources be-allocated-to ensure-that all groups with-

differing perceptions_would.in fact have-the- opportunity-to-

participate_in_the evaluation-of alternative proposals?

Improved. Although it was evident in the Burns Lake process
that no distinct dividing 1line «could be drawn between the
generation of alternatives phase aﬁd the evaluation of
alternatives phase, the important aspect of “the provision of
financial and other resources for participation is that those
resources are continuously available. This provides for entry
into the process at any point, which is essential because the
nature and direction of the policy process could shift any time

as a result of negotiations, and in so doing cross the sphere of
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interest of saome other group.

For instance, 1in Burns Lake, it is more likely that the
Human Resqurces Society group would have entered only vwhen it
becamne apéarent that the native group was likely to secure
approval for the Community Development Project. This would have
been apparent because the local General Assemnbly representative,
who was fully informed on the progress of the process would have
been responsible for informing newspapers and posting in his or
her office summary reports of the progress of +the process. A
review of the "Conditions Precedent" alone would have been
endugh to involve the Resources Society since it had - been
experiencing great difficulty obtaining funding through the
Department of Human Resources. In this instance, the type of
parficipation required of the Human Resources Society would not
have depended on the provision of funds, although it could have,
for instance, if an aspect of their participation .had required
an evaluation of a particular Community Development Pfogram
proposed by the native group. As it was, the native group's
proposal for money involved primarily the employment of trained
staff (community development workers, employment and education
counsellors, hdusing coordinator, economic development

coordinator).

The 1limit to the financial constraints of extending
resources for participation is also illustrated by this example.
Not all gfoups will need funds to participate - sometimes it ié
lack of access to information and political audience which

constitute the resources necessary to stimulate participation.
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In less localized policy processes where technical input is more
likely to be a requirement of participation, those costs would
be borne by the region in general, and on a per capita basis
would not constitute a barrier to extending resources for public

participation.

(7) Would there-be_checks on government adgency:bias.which-might-

otherwise_inadvertently deminate-the-process?-

Inproved. The model of regional government would have a
Policy Analysis Secretariat responsiblé to the-whole Executive
Council rather than a Secretariat responsible only to ministers
concerned with environmental and land wuse departments. This
would mean that, not only would regional Secretariat members not
be biased in favour of any one resource department, they should
not be biased in favour of any department at all. Moreover, the
possibility oflstaff members!'! being biased in favour of their
discipline or areas of interest is removed from the design of
the regional government by ensuring that staff members work in
committees as much as possible. This would remove the physical-
economic bias which the ELUC Secretariat brought to the Burns

Lake process.

With respect to line agency staff who are administering the
details of ©political decisions taken, the objective of the
regional institutional design is to ensure that one agency
cannot supersede fhe other in areas of overlap. These conflicts
are explored on a committee basis and then reported to the

Executive Council for resolution by accountable representatives.
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Monitoring of line agencies by the Secretariat and by provincial
field staff doubly ensures that the administering of policy

decisions does not result in distorted policy outputs.

In the Burns Lake process, this advantage of institutional
design would have been less obvious than'the others, since the
actual establishment of the type and form of local participation
in socio-economic development was essentially a localized
political process. Administrative agency bias becomes a more
significant' variable when policies with a regional -extent
require more participation of the bureaucracy in the process of
implementation. In any case, the problem of agency bias at the
administrative 1level in Burns Lake was overcome: ({(a) by the
establishment of an intergovernmental task force including- non-
ELUOC departments; (b) by keeping the process in the political
arena, thereby removing opportunitieé for bureaucratic "empire
building". The advantage of the regional government design is
that this interdepartmental approach would be standérd instead

of exceptional as it is in the provincial situation.?

At the legislative level, the Executive Council is small
and has fewer actual decisions to make because of its restricted
geographical and demographic extent. This means that all policy
decisions can be made jointly, and there is no need for any one

minister to act in isolation. New policy would be initiated

1 i.e., These 1intergovernmental task forces are -part of the
Secretariat's "conflict resolution’” approach which 1is reserved
for situations which «cannot be handled +through the usual
channels,
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which case, it be;omes a matter for the whole council to
consider. The Burns Lake process was sufficiently nulti-
dimensional to require the attention of the whole Executive
Council. Therefore, the physical-economic bias which existed as
a result of the ELUC-Secretariat domination of the Burns Lake
process would have been removed if the regional government model

had been in place.

Another problem of +the Burns Lake project design would
probably have been avoided if the Executive Coumcil had been
conducting the process: the CDA aspect of the project would not
have just been "tacked on" at the end. Instead, with 'thé
Executive Council member responsible for the Human Resources
Department involved from the beginning of the policy process,
the design of énd implementation arrangements for the Community
Development Project would have been carefully, negotiated,
evaluated, and implemented according to agreements arrived at by

the negotiating groups.

With the whole Executive Council in general given more time
to devote to <conducting policy processes, the council members
more directly involved in negotiations (e.d., Forests, Human
Resources Labour) could have been present during all of the
negotiation sessions. It would not have been necessary for the
Secretariat +to conduct various phases of the process in their
absence. This would have meant, that in terms of staff input, a

committee of the Policy Analysis Secretariat would have been
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employed to analyse the various proposals and synthesize then
into Counterproposals. This also would have meant the injection
of more viewpoints +to the generation of alternative policy
proposals and implementing arrangements, since the process would
not have been dJominated by any one person's perceptions. This
arrangement constitutes a very efficient way of tapping the
creative resources of the staff while maintaining political

control over the policy process.

Since agency bias is an institutional constraint in itself,
the removal of agency bias requires an institutional solution.
The only possible constraint to ensuring that this institutional
checks and Dbalance system can operate efficiently is possibly
the size of bureaucracy and the decision-making bodies
themselves. This constraint is minimized by the fact that the
government designed is a regional one with a rather small
bureaucracy. The regioﬁal extent means that the volume of cases
to be considered is manageable without a great deal of red tape,
and the limited size of the bureaucracy means that it cannot
become detached from the purposes of the political aspects of

policy formation and acquire life unto itself.

(8) HWould final choices_be _made-by-accountable- representatives

or-by the public generally?-

Unchanged. Within the context of the regional government,
all important decisions in Burns Lake would have been taken by
accountable political representatives, since the members of the

General Assembly and the Executive Council are elected by the



157

regional population.

Moreover, the constraints on provincial ministers' time
which usually prevent their involvement in such localizeg,
specific policy issues is removed in a decentralized regional
government. The Executive Council members have more time to
become intimate with all aspects of regional policy formation,
including the implementation phases, because they are not bogged
down with (a)v the administration of a huge department and (b)

all aspects of policy formation in every corner of B.C.

(9) Would alternative implementation-arrandgehents be.propesed

and analysed by-the various-groups,-individuals and-

agencies involved in-the process?-

Improved.‘Again, because of the high access to information
and channels for participation, the problem of generation and
evaluation of alternative implementing arrangements would have
been overcome. This was not the case . in the actual Burns Lake

Process.

The one alternative implementing arrangement for the
econoﬁic armr of the project, although carefully designed, was
essentially the product of +two mén - the Director of the
Secretariat and the lawyer for the province. Only one
alternétive was examined because it was essentially designed to
accommodate native demands. It was therefore accepted without

dispute.

The one alternative implementating arrangement for the



158

social arm of the project was not debated either, and because it

was "tacked on" at the end, it was not so carefully designed.

With' access to participation channels and other resources
to encourage the input of a wide range of perceptions into . the
planning/policy process, the regional government model would
have ensured that a wider range of alternative implementing
arrangements were considered in the Burns Lake :process.
Furthermore, the early and continued participation of the
Executive Council member in charge of the Human Resources
Department would have rendered the recommendation of the
Director of the ELUC Secretariat that the economic and social
arms of the project remain separate a less significant factor in
the design of the BLNDC-CDA arrangement. Alternatives might have
ranged from completely fusing to completely separating the
socio-ecqnomic aspeéts of the project, to consideping some form
of cooperative rather than corporate ownership arrangement. On
the other haﬁd, the economic aspect of the project might have
been implemented through two separate corporations, one native,
one non-native, while the social aspect might have been a joint
venture from the start. The whole range of possibilities was

restricted by limited access to participation.

There 1is no need to elaborate the constraints of time,
money and human behaviour which, again, inhibit the goal of
ensuring participation. This aspect has been discussed

previously.
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(10) Would the implementation process_ be subject to-

experimentation where uncertainties-were-fairly numerous; ?

Unchanged. The optimal planning/policy process takes into
account the fact that there will always be uncertainties..
Nothing can be known until it happens and the chal;enge in
policy-making is to make educated guesses (predictions) about
what might happen. A great deal of Jjudgement, therefore,' goes

into the decision-making aspect of the policy process.

A tactical way of minimizing risks associated with
uncertainties‘is to implement new policies on an experimental
basis. This can be done irrespective of institutional stucture,
and the Burns Lake project itself can be considered an

experiment.

However, another tactical way of minimizing risks
associated with uncertainties is to avoid changing policies and
starting newv ones. If}the Minister of Lands, Forests and Water
Resourceé had not been an individual open to suggestions for new

ways of doing things, the BLNDC process would never have begun.

Although no one particular institutional arrangeﬁent is
reguired- in order that policy implementatnon be subject to
experimentation, the regional government model exemplifies an
institutional arrangement which maximizes the possibility that

policies will be implemented on an experimental basis.

For instance, under the regional government institutional
stucture, provincial policies would be very broadly framed, and

implementation of provincial policy is- regional policy. The
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process of implementing provincial- policy does not become a
matter for uniform implementation province wide by provincial
bureaucracy. Instead, implementation of provincial policy

becomes the regional policy process.

The regional policy process through the regional government
model as described in this paper would be an open,
participatory, region-wide process. The dynamics of this process
would vary from region to region in the province, with the
ultimate result that no two regions would have identical
policies. These regional policy processes can thus be seen as
experimental implementating arrangements from the provincial

level.

For instance, suppose that both the provincial forest
policy and the northwest regional forest policy are in place.
Suppose also that it is the general policy of the northwest when
allotting Tiﬁber Sale Harvesting Licences that proposals shoula
be evaluated on the basis of their ability +to meet multiple
socio-economic and environmental objectives. If this were the
case, then BCANSI and like organizations would be prompted to
enter proposals.: New ideas would be constantly entering the
process because of access to information and channels to
participation. Decisions are kept in the Executive Council, and
the bureaucracy is structured in such a way as to be wunder the
control of accountable representatives. In short, the regional
policy implementation process 1s part _of the 'po;icyv process
itself. Each time a new sawmill is built, thg actors will be

different (except perhaps Executive Council members) and the
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output of +the process will be different. Thus, since each
process of implementing policy is itself a part of +the policy
process, it is unique, and and therefore experimental. BLNDC

would have been only ore of many such experiments .
The only constraint to achieving this assessment criterion

is the institutional structure itself.

(11) Would there be explicit_ provision for the continuous-

’

assessment _of results-and the.effectiveness. of the-

implementation- arrangements?-

Improved. Again, the lack of regional gJovernment
institutions does not prevent the establishment of iwmplementing
arrangements which provide continuous assessments of results.

Indeed, it was shown that BLNDC managed to meet this criterion.?

What is significant, however, is that BLNDC 1is itself- an
institution. In order for assessment to be continuous, it must
be insiitutionalized in some waye. ‘Even when. monitoring is a
technical task, }the gathering and processing of monitored
information must still be accommddated in some institﬁtional
manner if it is +to be continuous. A project which would have
been implemented wifhout the creation of a new institution would
have had to provide for a monitoring center within ‘the regular

bureaucracy, and for the processing of monitored information

1 Tt was the design of CDA which was 1less than optimal and
prevented the Burns Lake process from meeting this assessment
criterion completely.
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through +the appropriate channels, in order to maintain
continuous assessment. The dynamism must therefore exist within

the institutions.

It is. significant also that BLNDC was planned to be
"plugged into"™ ©provincial goveranment institutions via a three
person monitoring board. This boardA would be responsible for
deciding what constituted "satisfactory performance" of BLNDC
and for assessing performance accérding to standards set. This
arrangement allowé for +the continuous monitoring of the

performance of the implementing arrangements of the project.

Most government policies are not implemented_ through a
semi-autonomous corporate institution, but instead through the
regular bureaucracy. This means that in order for all poliéy
results to be continuously monitored, and in order for thé
institutions to monitor themselves, these objectives must be
built inté the principles of operation of the institutional

structure.

This is essentially what ?he‘ design of the regional
government model accomplishes. The agencies are hooked up via
overlapping connittee struétures and the performance of agencies
is monitored by other regional agencies as well as by provincial
agencies. This essentially amounts to assessing the output of

policies delivered through the agencies on a continuous basis.

The open and participatory aspect of +the —regional
government, inAconjunction with the "communiciations web" aspect

of its design, provide for not only the continuous informal
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assessment of the success of government policies, but also for
the continuous assessment of the effectiveness of the
implementing arrangements - government institutions themselves.
When it is apparent that the collective needs of the society are
not being met through a given insti?utiénal _structure, that
institution itself becomes an impediment to the realization of

the democratic norms of Canadian society.

These two aspects of regional government design, in terms
of the Burms Lake process, would iink CDA more closely into the
government institutional structure insofar as the Department of
Human Resources would have been keeping track of the output of
programs of CDA, while public opinion monitored through the
General Assemﬁly representative's office would have indicated,
at least informally, whether or not the implementing arrangement

for the project was satisfactory.

The only constraint to meeting this assessment criteria is,

again, the existing institutional framework itself.

(12) Would there be explicit:provision_ for .utilizing these-

assessments_to-adapt-policies _and._implementing. arrangements-

accordingly?

t

Improved. In order for assessments to be utilized to adapt
policies, there must be some mechanism in the‘institutional
design to ensure that the information gathered and processed 1is
used in a productive manner. BLNDC, because it is a semi-
autonomous institution, has a self-requlating mechanism which

ensures that it will adapt 1its policies accordingly. This
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mechanism is economic incentives: 1if BLNDC does not perfornm

well, it will cease to exist.

This self-regulating mechanism is overstated somewhat,
however, since BLNDC is only semi-auténomous, and not an
autonomous corporation as yet. Because it was set up to achieve
goals associated with native socio-economic development, a
certain number of financial mistakes would not be assessed as
failure if the corporation learned a valuable lesson from making
those mistakes. Nevertheless, the institutional arrangements
provide (a) for BLNDC to adapt its policies according to
economic success and failure and (b) for the government to
change or dissolve the corporate structure by withdrawing
financial backing, should the corporation fail to show at 1least

improvement in its economic performance.

The essenfial roint is this, however: because BLNDC was the
output of a government policy process, the decision to change
the policy must be a political ome. Therefore, in the public
policy system, while the provision for continuous assessment of
results of policies and the _effectiveness of implementing
arrangements is a matter of designing "dynamic institutions",
the explicit provision for utiliziﬁg these assessments to adapt

not only policies but also implementing-arrangements-is a matter

of designing politically responsive institutions.

It would furthermore, seem that one advantage of choosing
semi~autonomous implementing institutions (e.g., corporations,
societies, regulatory agencies) is that such structures, rather

than hierarchically organized government bureaucracies, are more
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capable of and 1likely to adapt their policies to new
circumstances because they are self-regulating. However, it
would also seem that -such structufes 'can be less politically
responsive than hierarchical bureaucracies .if the correct
government—-agency (corporation) links are no£ established. 1In
essence, it is because semi-autonomous implementing agencies are
"half government" and "half private" that a conflict of interest
arises. The semi~autonomous nature of the implementing
institutions gives them the mandafe to set their own policies,
but inasmuch as these policies should.be in agreement with and
adapt to higher level government policy, one can see how the tﬁo

sets of purposes could lead in opposite directions.

The adoption of the regional government model- would
overcome this problem. While the regional government is semi-
autonomous, it is still "government", and as such . (a) is multi-
purpose rather than single purpose (such as BLNDC) and is
therefore more able to adapt the total set of regional policies
to changing conditions, and (b) is representative of and
politically responsible to its whole electorate (not just a
select client group) and ié therefore more likely to modify its
implementing structures (institutibns) to meet changing
conditions. The design of the regional government also ensures
that it is responsive to provincial level policies as well. The
checks and balances on agency bias, the communications vweb, and
the open participatory nature of the regional government ensures
that it remains politically responsive, dynamic, and therefore

adaptable.
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It is true, howeve;, that even a regiomal government might
want to implement some policies in such a ~way that 1local
conditions become an input into the ©policy process. The
communications web aspect of the regional government would not
constitute a sufficient institutional response to meet this
objective. In the absence of the power to delegate some
responsibilities to 1local governments, the regional government
would have to resort to BLNDC-CDA type institutions. Even these
institutions would be, hevertheless, more politically responsive
than they are in the present context since +the regional
political process itself would be more knowledgeable of and
sensitive +to0 the socio-economic and cultural environment in
which it operates. Nevertheless, the optimal situation would be
one in which local governments as well would operate on a multi-
sectoral level (instead of from within the Ministry of Municipal
Affairs alone). If such a situation had_existed in Burmns Lake,
under the regional government model, other alternative
implemgnting arrangements, such ‘as implementing CDA policies
through municipal governments (where it might be possible to

incorporate native groups as well) would have been considered.!?

1 The native situation is a unique one, however. Some amenable
agreement needs to be worked out amongst federal and provincial
governments and the native peoples which will allow for the
integration of the policy processes for the two cultures without
further subjugating the native culture to white culture.
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(13) HWould the varying perceptions-of.all-affected and-

interested individuals and- -groups_be-included as-inputs: to

the assessment and modification: procedure?-

Improved. The number of perceptions which go into the
monitoring and modification of policies and implementing
institutions is usually restricted according to the number 6f
clientele groups served by the institution. Special agencies
such as BLNDC incorporate the varying perceptions of their
native clientele groups: CDA, in its 1976 form can incorporate
native and non-native perceptions into 1its monitoring and
.modification process. Aithough, theoretically, there 1is an
opportunity for all native and non-native dgroups to influence
the policies and structure of impleﬁenting agencies sﬁch as CDa,
because CDA 1is single-purpose, that is, it provides social
services for ‘"the needy", the number of perceptions which
actually enter into the modification of policies tends to be
restricted to those perceptions of the clientele and the people
working with ;the__clientele; Policies_change-accofdiné to the
perception of problems as defined by these groués, but a limited
perception of problems could restrict | solutions and

modifications.

Again, é multi-purpose regional government set up to be
politically and socially sensitve serves as a, multi-purpose
implementing agency for provincial policies. Perceptions which
contribute to the assessment and modification of policies would
not be restricted to the perceptions of those clientele directly

receiving benefits or dealing with +the government agency.
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Therefore, the issuing of timber licences, for instance, would
not be a closed administrative procedure involving negotiations
between provincial bureaucracy énd industry, (the clientele
group), but instead an openi political process which would
involve the whole range of social trade-offs associated with a
single licencing decision. It is more likely that policies would
be modified to balance thesé¢ numerous social goals rather than

to serve the purposes of the clientele group.

Of course, again the regional government model could not
have permitted a substantially different choice of implementing
institutioné in Burns Lake unless‘the municipai go&erﬁhents had
wider powers, and unless a whole range of questionms associated
with native-non-native constitutional matters were settled
formally. However, a more sensitive regibﬁal government might do
much not only to ensure that the local institutions (BLNDC-CDA)
were well designed and adaptable, but also to show that native-
non-native cultures could cooperate and join together in their

efforts to promote regional socio-economic development.
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CHAPTER VIII: ASPECTS OF INSTITUTIONAL DESIGN REQUIRED TO
PROMOTE OPTIMALITY OF THE PLANNING/POLICY PROCESS:

SUMMARY AND CONCLUSIONS

In Chapter VII, the process of policy formation in Burmns
Lake was examined in terms of how it might have met the goals of
the optimal planning/policy process if it had been conducted
within an institutional context which featured a normative model
of regional government for B.C. Insofar as the process is imaged

to meet the assessment criteria, it is the optimal process.

However, limitations on the ability of regioﬁal governments
to realize the optimal policy process exist because of the
systemic nature of the whole Canadian institutiéﬂal context. The
policies and policy processes of federal government institutions
remain unintegrated with the regional government framework, at
least .in a formal manner. The federal government might be
persuaded to implement its programs through the regional
government, but it is under no obligation to cooperate. Also,
various federal statutes (e.g., the Indian Act) distinctly limit
the way in which regional and provincial policies are designed
and implemented irrespective of what might be considered
optimal. However, these constraints, like all constraints to the
optimal policy process, should not be accepted as obstacles.

Rather they are matters to be negotiated and adjusted.

Somewhat less limiting from the provincial perspecfive, but

beyond the scope of this thesis inquiry is the whole question of
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adjusting provincial and local institutions so that they realize
the goals of the optimal planning/policy process. Adjusfing
local institutions might 4involve broadening the scope of
municipal jurisdiction and reforming their taxing powers.
Adjusting provincial institutions might involve 'reforming the
system of legislative committees and adjusting the bureaucratic
institutions to meet the relevant assessment criteria. The
Cabinet ministers, freed from much of their previous workload,
could devote most of their time to participating in the process

of provincial level policy formation.

Despite the fact that these federal and local aspects of
the Canadian institutional frémework reétrict the ability of the
regional government to promote optimality in all planning/policy
processes, a substantial improvement in the policy formation
process and therefore in many policy outputs can be achieved if
the regional model is adopted in Eritish Columbia. Moreover, a
closer 1look, first at +the individual aspects of the regional
government in terms. of which assessment criteria  each aspect
satisfies, and which constraints each aspect overcomes, and then
at the synergistic effects which are manifested as a result of
the operation of the system as a whole, will indicate something
about the general applicability of the aspects of institutional

design.
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A. Aspects of Institutional Desiqn Required to Meet The Goal Set

and Minimize Constraints

.

Goals Het Aspect of Design. Constraints Minimized
Accountability Goal (8) Technical: Difficulty Integrating
: ’ Policies
Participation Goals (2,3,5,9,13) 1. ~Technical: Difficulty Handling

Information Yolume
Implementation+Monitoring (10,11,12) DECENTRALIZED TJechnical: Difficulty Coping with
Participation
Resource Goals (4.6)
Financial: Transaction Costs
Temporal: Decision Delays
2. .
Resource Goals (4,6) Technical: Scarcity of Kesources
: ’ REGIONAL {vs local) =" {human, financial, etc)
Participation Goals (2,3,5,9,13) 3 Technical: Difficulty Integrating
Agency Bias Goal (7) _PUR . _Policies
Impiementation+Monitoring (10,11,12) MULTI-PURPOSE
. 4 cees .
Accountability Goal (8} 5 Jechnical: Difficulty Coping with
Comrunications Goal (1) ELECTED LOCAL REPRESEHTATIVE Participation
Implementation+Monitoring (10,11,12) EXECUTIVE COUS&IL LINKED TO Technical: Difficulty Integrating

Accountability Goal (8)
Communjcetions Goal (1) “CABINET

Policies

) o 6. . ) )
5ccou?tg§1l1éy ?o?})(B) . ALL DECISIONS JOINT Technical: g;{:l?::ty Integrating
Agency olas %o A - (Through Executive Council) . 1i
Implementation+Honitoring (10,11,12) Human: Efforts to Control Policy
: : by Hore Aggressive
: 7. . .
Communications Goal (1) Technical: Risk of Error
hgency Bias Goal (7) OVERLAPPING JURISDICTIONS Technical: Lack of.Resources

can help)

(i.e., prov,
Communications Goal (1) COMHUNICEflONS ‘WEB Technical: Difficulty Integrating
N Policies

Resource Goals (4,6) Technical: Difficulty Handling

) Participation .
Participation Goals (2,3,5,9,13) Human: Apathy, Resentment of Public
Communications Goal (1) RESOURCES FORgéARTlCIPATXON Technical: Lack of Resources for

: Participation

Resource Goals (2,4) (financial, technical, etc.) Human: Resentment, Refusal to

Participation Goals (2,3,5,9,13)

Cooperate on part of Public

Communications Goal (1)

10.
Agency Bias Goal (7) POFICY ANALYSIS SECRETARIAT

TJechnical: ‘Accountability vs
Expert Dilemma

11. :

Communications Goal (1) COMMITTEE STRUCTURE

Agency Bias Goal (7) -
Implementation+Monitoring (10,11,12)

{non-hierarchical bureaucracy)

Technical: Difficulty Integrating
Policies
Human: Bureaucratic In-fighting,
Personal Stagnation

c : 12..
ommuncicatfons Goal (1) ( CONTIKUOUS MONITORIKG
A Prov. and regfonal inter-
gency Bias Goal (7) agency links)

Implementatfon+Monitoring (10,11,12)

Technical: Difficulty Integrating
: Policies

Human:: Empire Building in
<+ Bureaucracy
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B. Systemic Aspects. of The Reqgional Institutional Desiqgn-

As can be»seen from the preceding summary of the aspects of
the regional government design, each aspect, except aspect
number two (Regional vs Local), meets more than one goal, and
many aspects overcome more than one comstraint in doing so.
Moreover, mno one aspect meets all the goals, and even when
several aspects are taken together, they do not meet all the
goals plus overcome all thé constraints to optimality. In short,
the aspécts of the design of the regionél governmenf model are

interrelated and make up an institutional systen.

For instance, decentralization as an aspect of the
normative model of regional government is seen to meet the
accountability goal because decision-makers are more iisible and
accessible to the public. But strictly speaking, accessibility
and visibility alone are not sufficient conditions for
accountability. However, the decentralized quality of the
normative model does serve to help ensure accountability because
the government is simultaneously elected and- decentralized. The
various aspects of the model are interdependent: one cannot
isolate one or more aspects of institutional design and expect

to promote the optimal process.

The present regional planning institutions in B.C. do not
and could not meet the entire set of assessment criteria beéause
certain essential aspects of the optimal institutional design
are ignored. The Regional Districts, for example, although semi-
decentralized institutions, are sot really multi-purpose; they

are delegated powers only within the Jjurisdiction of the

T
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Ministry of Municipal Affairs. This is a major drawback since
'they are incapable of representiné the interests of the reéional
population im any policy questions associated with natural
resource use or allocation. Again, the single purpose nature of
Regional District jurisdiction  means that the comnmittee
structure, the Technical Planning Committee - (TPC), serves the
province and not the region. The region must coordinate its
policies with those of the resource agencies; there 1is no
concept of integrating provincial policies with those of the
region. The narrow jurisdiction of the -Regional District thus
frustrates the attainment of goals associated with
decentralization and +the use of committee . structures to
coordinate policies. Aside from their utility in partially
meeting "Implementation and Monitoring Goals" 10, 11 and 12, it
is obvious that Regional District institutions fall very short
of satisfying the procedural goals of a democratic - Canadian

societye.

The Regional Resouréé Management Committees (RRMCs) should
not be viewed in isolation from the provincial government
structure since théy merely represent the administrative arm of
Cabinets They are somewhat comparable to the - "Conmittee
Structure" aspect of the regional government model, except that
the committee aspect of the regional government is the rule; the
RRMCs are the exception, that is, they meet only to resolve
major resource conflicts. Furthermore, the regional government
model provides for representation of social <concerns on the
committees as well: the membership is not restricted to resource

and economic considerations as it is for RRMCs.
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Even if the RRMC in the northwest had been well established
in 1974, it could not have conducted the type of interactive
policy process which took place in Burns Lake, for it has no
mandate to begin new projects on its own, or to allocate
provincial funds to projects such as the BLNDC-CDA project.
RRMCs are, after all, not accountable governments, but merely

provincial bureaucratic structures.

However, this 4is not to say that RRMCé andl similar
bureaucratic agencies do not significantly influence policf
development. Although they are uanlikely to conduct new
provincial level policy processes, they could! make or influence
regional level policy insofar as they do have certaim decision-
making as well as advisory capacities. Nevertheless, RRMCs have
less decision—-making capacity than the model of regional
government, they have a physical-economic bias which the
regional governments would not have, and they are not comprised
of accountable, elected representatives as the regional
government would be. The net effect is that regional level
policies generated by RRMCs would tend to be 1less innovative,
less responsive to public needs, and more biased toward the
interests of the agencies! clientele. Thus,- although
decentralization of some decision-making capabilities to a RRNC

may overcome, to some extent, the technical constraint of

1 "Could" if RRMCs met frequently. Most of the "regional policy"
is made by agencies operating-singly, not as part of +the RRMC. .
Most regional level policy development is uncoordinated.
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coordinating policies, decentralization on its own is not a
sufficient condition of institutional design to meet the goals

6f the optimal planning/policy process.

C. Synerqgistic Effects of The Regional Government Desiqgn-

Because the regional government model is a system, the
parts (aspects of design) of the system are interrelated, and.
the total benefit gained from the adoption of the model would be
greater than +the sum of the parts. These are the positive
cumulative effects of the system's operation which could be
termed the synergistic effects. In terms of the performance of
thé regional government, the synergistic- effects essenﬁially
mean that the «constraints to the optimal process are further
reduced, and. the achievement of the .normative criteria is

enhanced.

For instance, because the regional government model is
decentralized, many government employees would be relocated to
the regions and approval procedures now focused on Victoria
would be refocused on the regioﬂs. This creatés a demand in the
region for skilled personnel ard the increased regional activity
would 'teﬁd to -~ attract more population. OQver time, the
disparities in population‘ and resources between +the various
regions of the province would be reduced. The net effect of this
aspect of development would be to enhance the regional policy
process by further reducing resource constraints to the
achievement of the optimal process. As more resources (personnel

and otherwise) become available, +the gquality of the policy
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output from regional processes would also be further enhanced.

Not only would there be a quantitative increase in
resources because of the migration of resources to the region,
but there would also be an increase in the quantity and gquality
of human resources available-to the policy process as a result
of increased participation, Jjob satisfaction and 1leadership

opportunities.

Once the_ regional govefnment was operating, it would gain
the confidence of +the regional population and encourage
cooperation, rather than conflict in citizen participation. When
regional résidents realize that the energy they expend will not
be wasted and that their views will in fact be seriously
incorporated into policy design, they will become less apathetic

about attending public meetings and preparing briefs.

Similarly, once the opportunity. for participation is
presented (not only thrbugh access to the éolicy process, but.
also through the establishment 6f the elected General Assembly
itself) ;, the 1leadership capabilities of individuals in the
region will become available to the public policy proceés. In
- the absence of these opportunities, such individuals ﬁill direct

their energies elsewhere.

Likewise, much of the petty bickering and empire building,
often considered as inevitable bureaucratic behaviour, would
disappear 1if the oppfegsive and militaristic hierarchy in
bureaucracy were subs;ituted by the ndn-hierarchical, committee

approach central to the model of regional government. . This
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aspect, coupled with the "Communications Web" aspect would
encourage new and dinnovative ideas to surface within the
bureaucracy itself. Regional government bureaucratic positions
would become challenging and satisfying career opportunities,

even at the junior staff level.

In short, one of the most significant synergistic effects
which could be expected from the operation of the regional
government model would be the disappearance of many of the hunan
or behaviéural constraints which are often accepted.as givens by
the more deterministic. In Burns Lake, the 1leadership,
creativity and-enthusiasm were present because of an exceptionai
combination of personalities and opportunities which emerged af
that moment in time. Although it is possible that some policy
processes conducted within the regional government institutional
frameworkAmight be less successful because of shortage of such
hﬁman resources, it is more likely that the opportunities for
self expression and personal satisfaction offered during the
course of the policy process would attract the human resources

necessary to meet the demand.

Although the general approach to regional development in
Burns Lake had to be retained for illustration purpbses, the net
effect of the operation of the regional government model might
have produced an entirely different strategy. For instance, if
the regional government had been in place, the near crisis
economic conditions of the native people in Burns Lake might
have been avoided. If Burns Lake had, nevertheless, been'slated

for some kind of development, the policy might have taken a
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direction other than enabling local participation in the mill.
There might also have been some more general regional policies
to guide the process of native development, or the output of the
Burns Lake project may have contributed to the establishment of

a region wide policy.

D. General Applicability of-The-Aspects-of-Institutional- Design

What is becoming increasing clear as the operation of the
regional government model 1is explored is that neither are the
problems nor can the solutions be simplistic, linear and uni-
dimensional. Too often in policy analysis the tendency is to
concentrate on the substantive aspects of policy and ignore the
procedural and therefore the institutional aspects which are so
important to the success of a given éubstantive policy solution.
Not only does the advocacy of a regional government mnodel
express the concern that policies should be evoived in an open
and interactive way, but it also maintainé that policy output
should be tailored to the particular environment for which it is

being evolved.

The same is true of new institutions: they should be
tailored to fit the socio-political environment in which they
will operate. The regional government model is designed to meet
Canadian democratic norms and.to overcome constraints particular

to the British Columbian human and physical environments.

Most of the constraints to the optimal policy process, like
the norms, will be common to all provinces, except the technical

constraints relating to the size of the province, the topography
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and the distribution and size of the population. However, this
is a very significant factor in determining whether ;egional
‘government institutions are necessary to promote the optimal
planning/policy process (Aspect 2 - "“Regional vs Local").
British Columbia is a very large, dgeographically diverse, yet a
modestly and unevenly populated province. As the Burns Lake
example illustrated, the constraipts on the ministers!'! time plus
the long distances which had to be travelled to conduct an
interactive policy process severely limited the number of groups
which could be involved in the procéss. At the same time, there
is a limit to the number of increased responsibilities which can
be decentralized +to municipal governments which have very
limited geographical perspectives. The need for a regional
institution as an intermediaryvemerges. In the larger Canadian
provinces, such intermediary or regional government institutions
would also be appropriate although geographical size plus.
population density will still determine what the specific

boundaries and sizes of regions should be.

However, if one were to seek to improve the policy process
in small provinces such as New Brunswick or Prince Edward
Island, it is unlikely that intermediary government institutions
would be appropriate. These provinces are geographically smaller
in size than nost B.C. regional governments would Dbe.
Nevertheless, if one considers the provincial governments of
N.B. and P.E.I. to be the "regional" govermment, then all the
normative aspects of the regional government model could be

applied to the provincial institutional framework in order to
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improve the policy process.!

E. Concluding Remarks

The increased enviropmental awareness of the 1late 1960's
and early 1970's was manifested in an ecological or systenms
approach in social science theory. The applied form of this
"holistic approach" has resulted in the popularization of such
concepts as "integrated resource management"™ and "coordinated
river basin plaﬁning." The Regional Resource Management
Committees in British Columbia are manifestations of this

approach.

Early planners who compiled comprehensive master plans
instinctively recognized the merit of én holistic approach, but
their emphasis on product instead of process-éubjected their
professional efforts to much criticism. The current emphasis on
coordination and on the formation of institutions or committees
required to facilitate <coordination recognizes the essential
interactive nature of the planning/policy process. The purpose
of the committee approach 1is to integrate, or at least

coordinate,! management decisions.

However, both +the 0ld and the new approach to integration

1 The federal government would then be the reference point with
respect to such aspects as "Decentralized" and "Overlapping
Jurisdictions".

1 u"Integrate™ implies that there exists "a whole" into which the
various elements <can be integrated. Coordination can  occur
without a view to "the whole".
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silently tolerate the political aspects of the policy formation

process. Efforts to improve institutional design are focused on
administrative or bureaucratic institutions and thus ignore some
of the most basic democratic principles, such as election of
decision-making bodies, which could lead to the true integration

of social choices.

This paper has taken the position that the planning process
for the Canadian society as a whole is the democratic policy
formation process. It is through this process that society has
chosen to make 1its trade-offs in resource use, and it is
therefore only through this process that true integration of
policies can be achieved. The obvious lack of policy integration
can only mean that +the democratic policy process is not
operating as it should. Any change in institutional design
necessary to improve +the policy process would therefore be
geared towards meeting the norms of the optimal democratic
policy process, not towards the objective of overconming
integration constraints alone. The pursuit of the optimal policy
process in British Columbia 1led to the design of a
decentralized, multi-purpose, regional government as the
institutional framework necessary for integrated regional policy
development rather than the administrative Regional Resource

Management Committees.

Only when the set of culturally defined democratic norms or
the set of constraints changes will the institutional framework
require adjustment in order to <continue to integrate social

choices. The incongruence of the present B.C. policy
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institutions with the set of democratic norms indicates that

such an adjustment is overdue.
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