AN EVALUATION OF THE MANAGEMENT SYSTEM

FOR THE PITT WILDLIFE MANAGEMENT AREA
by
MICHAEL FRANCIS MCGRENERE

B.A., The University of Western Ontario, 1972

A THESIS SUBMITTED IN PARTIAL FULFILLMENT OF
THE REQUIREMENTS FOR THE DEGREE OF

MASTER OF ARTS

in
THE SCHOOL OF

COMMUNITY AND REGIONAL PLANNING

We accept this thesis as conforming

to the required standard

THE UNIVERSITY OF BRITISH COLUMBIA

April, 1981

(:) Michael Francis McGrenere, 1981

c -



DE-6

In presenting this thesis in partial fulfilment.of the
requirements for an advanced degree at the University
of British Columbia, I agree that the Library shall make
it freely available for reference and study. I further

agree that permission for extensive copying of this thesis

. for scholarly purposes may be granted by the head of my

department or by his or her representatives. It is
understood that copying or publication of this thesis
for financial gain shall not be allowed without my written

permission.

Department of Community and Regional Planning

The University of British Columbia
2075 Wesbrook Place

Vancouver, Canada

V6T 1W5

sate __ 28 Gyl , 78]

(2/79) |

ii



iii

ABSTRACT

The differing objectives of the public in managing and
using both wildlife habitat and the wildlife resource create
problems for wildlife managers who must find socially acceptable
solutions. How should the resource be allocated among
alternative uses such as hunting and observation? Should
particulaf species be given priority in the management of the
wildlife resource and, if so, which oneé? What tradeoffs should
be made to arrive at solutions which appropriately reflect the
public's legitimate  interest and concern with the management of
this resource?

The purpose of this study is to evaluate the performance of
the management system established as a means of arriving at
socially acceptable solutions in the management of wildlife at-
the Pitt Wildlife Management Area (PWMA). The study focuses on
the effectiveness of the PWMA Advisory Committee as a forum for
:incorporatiné public input into policy and management decisions
at the PWMA. While the "Proposed Wetlands Policy" for the
Provincial Government calls for the establishment of public
advisory committees, the PWMA Advisory Committee 1is the first
puslic advisory committee established in B.C. for the purpose of
advising the F&WB on'issues relating to wildlife management in a
specific area.

Normative criteria have been derived for evaluating the
performance of an ideal process for wildlife managemént
decision-making. These criteria follow logically from social

values 1inherent 1in a 1liberal democratic system. " A Dbasic

¢
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assumption behind these <criteria 1is that socially acceptable
solutions can be elicited through a process which reflects
social values. The normative criteria used for evaluating the
decision-making process are:

(1) all interests affected by decisions should be represented;
(2) decisions should be based on adequate information;

(3) interaction should take place among participants;

(4) participants' efforts should be of value; and

(5) the system)should be efficient.

This study documents the planning process for four 1issues
pertaining to the PWMA - the formation of a manégement plan, the
allocation of a Sandhill Crane reserve, the waterfowl hunting
policy, énd the formatioh of a recreation plan.

The PWMA Advisory Committee has opened up the wildlife
management decision process a great deal. However, the results
of the evaluation indicate a number of weaknesses 1in the
process.

Representation of Legitimate Interests: Four categories  of

intérests affected by the management of the PWMA were
identified: those who use the PWMA, those who do not regularly
use the area but are interested in enhancing wildlife
populations 1in the area, those who don't use the area but are
interested in preserving the diversity of wildlife species, and
those affected by the external effects of managing the area.
The evaluation revealed that a good ¢ross-section of interests
is represented on the committee except for those interested in
certain recreational uses of the area.

Five stages of a typical resource allocation process



include issue formulation, plan conceptualization, evaluatioﬁ,
" decision-making, énd implementation. In order for affected
interests to be adequately represented, they mﬁst be able to
participate at all stages of the process. This has not been the
case with the Advisory Committee. Because of the general lack
of a systematic ?rocess, none of the interests have been well
represented in the planning process for all issues.

Adequacy of Information: Alternative planning and management

strategies were not generated for most issues. In fact, for the
most controversial issue (pertaining to ﬁhe hunting regime), no
alternatives were formally discussed for either of the two
changes which - were made. Because of the absence of management
alternatives, very little 1information has been produced for
evaluating management strategies.

Interaction: Bargaining 1is a common method for resolving

differences. Although the F&WB has 'encouraged debate among
‘committee members, very little bargaining or compromise has
occurred on issues where differences of opinion have existed.
This appears to be related to the absencev of many of the
planning stages at which bargaining could have taken place. All
government agencies have shown co-operation in their willingness
to discuss issues of concern to the publie interest groups.

Effectiveness: Almost every public interest group qualified the

extent to which theif participation had been of value to the
planning process. Most of these members felt that, on at least
one 1issue, their contribution was disregarded or thét they were
not given adequate opportunigy to participate.

Efficiency: All government agencies indicated that the time and
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resources spent on committee activities were very productive.

The evaluation has indicated that there are a number of
weaknesses in the management system as revealed by the planning
process. The following recommendations are made to strengthen
the process in terms of the normative elements of the decision-
making process and in 1light of theories of political-
administrative behavior: ‘
(1) There should be better representation by public groups
affected by recreational developments at the PWMA;
(2) There should be structural changes to the management system
involving a long-range plan which 1is wupdated annually, the
production of annual plans which coincide with the F&WB
budgetary process, and the establishment of & budget for the
management of the PWMA; and
(3) There shouid be rule changes in the terms of reference of
the Advisory Comﬁittee which would ensure the production of
detailed agendas, information and problem statements regarding
the most important items on the agendas, alternative solutions
in the resolution of all issues, and information pertaining to
the consequences of alternatives. |

If the operation of the‘ PWMA Advisory Committee is
reorganized to incorporate these recommendations, this
management system should serve as a useful model fgr public

involvement in wildlife management in other areas of B.C.
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CHAPTER 1 '

INTRODUCTION

PURPOSE OF THE STUDY

The purpose of this study is to evaluate the performance of
an institutional arrangement established as a means of arriving
at socially . acceptable solutions in the management of wildlife
at the Pitt Wildlife Management Area (PWMA). In particular,
this study will examine the effectiveness of public
participation in the formulation of policy and management
decisions at the PWMA,

The differing preferences of the public in managing and
using both wildlife habitat and the wildlife resource create
problemé for wildlife managers who must find socially acceptable
solutions. What constitutes an equitable allocation of
resources between consumptive and non-consumptive users? What -
species, 1if any, should have priority in the management of the
wildlife resource? What tradeoffs should be made in attempting .
to arrive at socially acceptable solutions? The wildlife
manager cannot satisfy everyone. However, thé wildlife resource
is owned by the public and, therefore, the public's interest and.
concern must be reflected in management.

In a pluralistic society it 1s difficult to articulate
exactly what constitutes a socially desirable or best use of the
wildlife resource. Society wuses a variety of institutional
arrangements to arrive at decisions reflecting the social -will.

Fox (1976 p.743) defines an institutional arrangement as "...an



interrelated set of entities.and rules thaf serve to organize
societies' activities so as to achieve social goals." An
assessment of an- institutional arrangement will establish
whether wildlife management decisions are made which do in fact

reflect the desires of society.

MANAGEMENT OF THE WILDLIFE RESOURCE

Aldo Leopold (1933 p.3) provided a basic definition of
wildlife management when he stated, "Game management is the art
of making land produce sustained annual crops of wild game for
recreational wuse.™ This definition has been expanded by the
Fish and Wildlife Branch of British Columbia (1979 p.12):

"wildlife management 1is the science and art 'of

managing succeeding generations of animals and their

habitat in response to public needs and demands."

The central thread that runs through all concepts of
wildlife management 1s the need to preserve and maintain
suitable habitat. Leopold recognized this in 1933 when he said,
"creation of a favourable environment is the first concern of
management." Species ' protection 1is an important element of
wildlife management but it should not be seen as a substitute
for habitat. The preservation of wildlife habitat is important
to maintain both the number and diversity of wildlife
populations.

Ira Gabrielson (1948) acknowledged the fact that wildlife
management involves much more than managing the wildlife itself;
it also requires the management of humén activities that affect

wildlife and human use of the resource if it is to succeed.

This endeavour becomes more challenging each year as the public



becomes more interested in'wildlifé and enjoys increased leisure
time in which to partake in outdoor activities.

The products of wildlife management are not only the
" wildlife species themselves (and the maintenance of the gene
pool) but also include the wildlife-oriented recreational
experience. It is this experience that generates a sense of
satisfaction in the minds of the wildlife |users. Since
wildlife-oriented recreational activities imply a relatively
high degree of user-resource interaction, one of the objectives
-of wildlife management should be . to provide reasonable
recreational opportunities. Since value systems, experience and
attitqdes vary among people, there are likely to be considerable
Qariations in the perceptions of the uses which should be made

of the resource.

THE IMPORTANCE OF WILDLIFE IN THE LOWER FRASER VALLEY

Wildlife is an important resource in the Lower Fraser
Valley. Some of the most prevalent forms of wildlife are the
waterfowl and other birds which flourish in marsh and estuarine
environments 1in this area. Large populations of birds from
Asia, North America and South America converge at the wetlands
of the Lower Fraser Valley as they migrate between breeding and
wintering grounds along the Pacific flyway. The Fraser wetlands
represent the most important bird habitat in British Columbia
and support the largest wintering population of waterfowl in
Canada (Northcote 1976). Halladay and Harris (1972) have
estimated that 250,000 ducks, 20,000 snow geese and 1,000,000

shorebirds remain during the winter on ‘the tidal marshes and



agricultural lands of the valley. - ,

The Fraser wetlands are also extremely important in
provi%ing recreational opportunities in the wvicinity of the
expanding urban metropolis of Vancouver. Over one million
people in the Greater Vancouver Area live within close proximity
to this wetlénd habitat. The potential of the wetlands as a
recreational ' outlet 1is enhanced by the generally natural
appearance of the wetland areas and by the abundance of
waterfowl populations and other wildlife species which inhabit
this ecoéystem.

With such a large urban population located adjacent to the

wetland environment, valuable wildlife habitat areas are being

continually threatened by the pressure of expanding wurban and

industrial development. At the same time, there 1is an
increasing demand for wildlife-oriented recreational
opportunities. The preservation and management of remaining

wetland areas is, therefore, "essential to maintain adequate

wildlife populations within close proximity to urban areas.

LEGAL STATUS OF WILDLIFE IN B.C.

The British North America Act does not clearly define
jurisdiction for wildlife (Bryan 1973). The  provincial
governments " have assumed the responsibility for the
administration of wildlife along with other natural resources.
This responsibility, however, does not include migratory
waterfowl. In 1916 the Migratory Birds Treaty was signed by
Canada and the United States and vested the priﬁe authority over

migratory birds with the federal government. Because of this



overlapping obligation in the management of the wildlife
resource, Jjurisdiction over migratory birds is shared by both
the provincial and federal governments.

Ownership of the wildlife resource in British Columbia 1is
retained by the Provincial Crown when wildlife 1is alive,
regardless of the areas freguented by the wildlife. In most
situations the Fish and Wildlife Branch, the agency responsible
for the management of wildlife in B.C.; does not have direct
jurisdiction over terrestrial and aguatic habitat. Provincial
Crown lands come under the administrative control of the
Ministry of Forests and the Lands and Housing Regional
Operations Division, Ministfy of Lands, Parks and Housing. The
Fish and wildlife Branch has management authority over
relatively small parcels of land which have been consigned to
the Branch to meet specific wildlife management objectives. The

Pitt Wildlife Management Area is one such area.

PITT WILDLIFE MANAGEMENT AREA

Location and Description

The Pitt Wildlife Management Area occupies approximately
1457 hectares of marsh, bog and woodland in the Lower Pitt
Valley, some 65 kilometres east of the City of Vancouver. It is
bérdered on the east by the mountainous terrain of the
U.B.C. research forest aﬁdvon the north and west by Pitt Lake
and the Pitt River, respectively. The Pitt Polder agricultural
lands lie to the south of the Wildlife Management Area (see
Figure 1).

The PWMA has an unusually large and varied wildlife
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community. Sixty bird species have been recorded in this area,
including numerous waterfowl, a large population of wintering
raptors and abundant passerines. The area is also the home of a
small population of greater sandhill cranes, representing the
last breeding population of this species in the.Lower Mainland.
Fifteen species of mammals frequent the different habitats
within the PWMA, 1including black bear, beaver, muskrat and
black-tailed deer (Sturmanis 1980).

The Pitt marshes play an important and integral role in
wetland management for the Lower Fraser Valley. Waterfowl move
freely back and forth between the Fraser estuary foreshores and
the Pitt marshes. A considerable amount of this marsh habitat
is located within the PWMA. Although the Pitt marshes are not
considered to be a productive breeding area for waterfowl at
present, they represent an extremely important wintering and

staging area for many waterfowl species.

History of Tenure and Land Use

Prior to 1909, much of the area in the Lower Pitt River

Valley was under control of the Provincial Crown. 1In 1909, the

-

Crown made a conditional sale of 2750 hectares, including the

present PWMA, to be used primarily for agricultural purposes.
Privately financed dyking commenced in 1911 and was completed in
1913, ét which time the land was deeded to private bwnership.
Several attempts were made to farm the land but continued
flooding caused these endeavours to be abaﬂdoned. A group of
wealthy sportsmen, recognizing the potential of this 1land to

attract and maintain large numbers of waterfowl, purchased the



land in the early 1930's and formed the Stﬁrgeon Slough Game
Club. The area then became an exclusive waterfowl hunting
reserve. |

In 1951 the land was sold to the Pitt Polder Company which
proceeded with extensive dyking operations in order to reclaim
some of the land for agricultural purposes. A large area of
approximately 1376 hectares was left undevelopéd and léased to
the Sturgeon Slough Gun Club in 1952 for duck hunting purposes.
In 1958, the Provincial Government purchased a 266 hectare
portion of the land adjacentA to Pitt Lake from Pitt Polder
Limited and established a reserve for game management purposes.
A further 1191 hectares were purchased by the Province in
August, 1972, with monies from the Greenbelt Protection Fund.
This property was initially administered by the B.C. Land
Commission. However, on April 22, 1975, the Fish and Wildlife
Branch formally accepted management authority over this 1land.
The PWMA now 1includes the land of the game management reserve
and that purchased as a greenbelt area (1457 hectares). The
Sturgeon Slough Gun Club lease on the greenbelt land expired in

January, 1978.

Legal Status of Wildlife Management Areas

Wildlife Management Areas have no legal status at \present
within British Columbia.” A new Wildlife Act is now under review
which, if passed by the legislative process, will make Wildlife
Management Areas legal entities. At present, the Fish and
- Wildlife Branch management authority over the area can only be

enforced by means of other acts of the B.C. legislature (such as



those pertaining to 1litter -control and firearms control).
Though a 1legal distinction. exists at the present time between
the two properties comprising the area, management processes

over the entire area are the same.

General Management of the Area

"The primary management objectives 'for the PWMA are fo
provide for éhe conservation needs of its wildlife and fish -
those species present and those possibly to be introduced - and,
subject to this conservation objective, to provide for the
public as extensive and varied a recreational and educational
experience _as 1is possible." (British - Columbia l976).» A
multiple uﬁe system 1is planned for the area allowing for
consumptive and non-consumptive uses of all plant and animal
species, scientific study of the ecology of the area and
agricultural use on suitable 1land. Because of possible
conflicts with the conservation objective and in order to ensure
the public of a "quality" outdoor experience, the Fish and
Wildlife Branch anticipates both areal and temporal distribution
of the various uses of the area. A public advisory committee
comprising public interest groups and various planning and
management agencies from different levels of government has been
‘appointed to advise the Branch on management strategies for the

area.
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ORGANIZATION OF THE STUDY

Scope~
This study focuses on the role of the Pitt Wildlife

Management Area Advisory Committee as a forum for incorporating
public input 1into the wildlife management decision-making
process. The study endeavours to determine whether the Advisory
Committee 1is an effective mechanismvfor.public involvement in

wildlife management decision-making.

Objectives

The proposed study will have the following objectives:
1) to document the major activities of the PWMA;
2) to evaluate the PWMA Advisory Committee as a means of
incorporating public input into wildlife management decisions}
and
3) to identify institutional strategies which could improve the

operation of the management system.

Importance

The PWMA Advisbry Committee is the first public advisory
committee established in B.C. for the purpose of advising the
Fish and Wildlife Branch on issues relating to wildlife
management in a specific area. Because of the multiple wuses
anticipated for and the various interests involved with the
area, the establishment of the Advisory Committee was seen as a
positive step for improving public involvement in the decision-
making process for wildlife management. The committee has now

been in operation for over five years and this thesis represents
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the first detailed examination of the operation of this
institutional arrangement. It is hoped that the criticisms and
recommendations derived from this study can be used to improve
the operation of this institutional arrangement and any others

which may be modelled on the existing arrangement.

Data Sources

The sources of data are the minutes of the PWMA Advisory
Committee meetings, submissions forwarded to the Fish and
Wildlife Branch by the various interest groups, correspondence
between interest groups and the various 1levels of government
concerned with the management of the PWMA, and interviews with
members of all organizations and agencies who have contributed

to the management of the PWMA,
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CHAPTER 2

A THEORETICAL AND ANALYTICAL FRAMEWORK

The purpose of this chapter is to develop a framework based
upon relevant theory to evaluate the performance of the PWMA
Advisory Committee. The framework is divided into three parts.
The first part presents the characteristics of the wildlife
resource that define the nature of the management problem and
that necessitate government intervention in manageﬁent
decisions. The second part establishes the normative criteria
for evaluating the management system. The third part
establishes principles which influence the performance of
management systems. These principles will be used in explaining
the performance of the Advisory Committee as a management system
and will also be wused to estimate the influence of any

recommendations on a modified management system,

THE NATURE OF THE MANAGEMENT PROBLEM

Wildlife management can be viewea as a problem of
allocating the services of scarce wildlife resources among
competing ends or uses. Economic theory postulates that wunder
certain conditions, markets can solve the.problem of resource
allocation in an eﬁficient and optimal manner. The prices of
goods and resources are used to convey information to the
decision maker in an ideally functioning market system. "Where
all goods and resources pass through markets that are

competitive and where other necessary conditions are satisfied,
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prices serve to guide resources -and goéds into their most -
beneficial.usef (Freeman et al. 1973 p.65).

The market system 1is aﬁ inappropriate method for
determining social preferences in the allocation of the wildlife
resource because many of the assumptions of the system do not
hold. The idealized market system has the following properties:
all markets are competitive; all participants are fully
informed; all resources are individually owned; and buyers and
sellers bear all costs and receive ali benefits. The common
property nature of thé wildlife resource, however, presents
serious limitations on the market system.

Howe (1979 p.241) 1lists two conditions which create a
common property resource:

"(1) unrestricted access to the resource system by all

those who care to use it, and (2) some type of adverse

interaction among the wusers of the system (i.e. the
creation of 'externalities' among the users).”
A further characteristic of common property resources 1is . that
the resource itself is wvery difficult to subdivide for
individual ownership.

Wildlife is generally treated as a common property resource
because of the fugitive nature of the resource. Many wildlife
species migrate, freqﬁently over very large areas, so it is
difficult to subdiviae for ownership purposes. It is difficult,
for example, to maintain wildlife within small boundaries. Many
~ungulate species migrate annually between mountain meadows 1in
the summer months and forested valleys du;ing the winter whereas
migratory birds freely cross coptinents.

One of the wunique characteristics of a common property
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resource is that no user has an economic motivation to conserve
the resource. The individual user of a common property resource
is usually competing with all other wusers in an attempt to
capture a large share of the resource for himself. It 1is
unreasonable to expect an individual user to willfully restrain
his harvest so as to maintain the long term productivity of the
resource; anything he leaves will be taken by othér users. In
the case of the wildlife resource, this type of behavior can
result in the overexploitation of the resource and can even
destroy a normally self-renewing system. The fate of ‘the
passenger pigeon and the American bison in North America attest
to the ineffectiveness of market behavior respecting common
property resources.

If overexploitation 1is to be avoided there must be some
type of collective regulation of the amount of wuse of the
wildlife resource. Hardin (1968) maintains that social
arrangements that produce responsibility are arrangements that
create coercion. He qualifies this point by stating, "The only
kind of coercion I recommend is mutual coercion, mutually agreed
upon by the majority of the pedple affected" (Hardin 1968
p. 1247). The coercive device which North American society has
chosen to escape the traéedy of the commons 1s government
regulation of the wildlife resource.

Government control of the Qildlife resource, however, is
not without problems. If adverse interaction among resoﬁrce
users 1is to be prevented, governments must attempt to find
socially acceptable solutions to the questions of how the

resource 1is to be utilized and who will benefit from this use.
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This will involve the formation of management systems by which
to allocate the resource between consumptive and non-consumptive
uses and among individuals within each of these categories of

use.

DEMOCRATIC THEORY AND NORMATIVE CRITERIA

H.B. Mayo, in An Introduction to Democratic Theory,

identifies four distinguishing principles of a democratic
system. These four principles are: popular control of policy
makers; political equality or the equality of all adult citizens
in voting; political freedom to ensure the effectiveness of
popular control; and majority rule. Considered in both
operational and normative terms, these principles make up a
democratic political theory which both explains and justifies a
democratic political system.

In general, members of a democratic society hold values
which determine what decision-making processes are socially
acceptable. These . values are associated with the four
principles of democracy aﬁd also pertain to those values which
are inherent in a democratic system but are only manifested when
the system is in operation.

The discussion below presents the normative criteria which
ére used to evaluate performance of the PWMA Advisory Committee
and outlines the social values which are used to develop the
assessment criteria. A basic assumption behind these ' criteria
is that socially acceptable solutions can be elicited through a
planning process which reflects these social values. The

normative criteria follow logically from the four distinguishing
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principles of a democratic system. The design and performance
of institutional arrangements in the democratic political system
of British Columbia should meet these values to as great an

extent as possible.

A) Representation of Legitimate Interests

Interest groups recognized by society as having legitimate
priorities and reflecting different values should be allowed to
participate in the negotiations that lead to a decision which
affects their welfare. This means that all those who tend to
gain or lose should always be represented in the decision-making
process.

A further social value which i§ important in establishing
this criterion is that all 1legitimate 1interests should be
allowed to participate at all relevant stages of the process
(issue formulation, plan conceptualization, evaluation,
decision-making, implementation) to effectively present and
defend their interests. AdeQuate representation throughout the
decision preocess will facilitate social learning and enhance the
understanding of the participants of all technical issues and

their consequences.

B) Adequacy of Information’

The opportunity for 1legitimate interest groups to be
represented in the decision making-process must be accompanied
by adequate access. to information. The lack of adeguate
information will result in inadeduate representation of some

interests in the decision-making process. The following social
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values are incorporated into this assessment criterion:

1. Alternative solutions should be generated which reflect the
range of concerns of all participants - when this criterion has
not been met, the relevant interest group, as far as
practicable, should be provided with the resources necessary to
generate this alternatiye;

2. Good information for evaluation - technical, environmental,
economic, social, regional significance - should be generated
pertaining to planning and management proposals and communicated
in a manner which is easily understood;

3. All participants should be informed of decisions and the
rationale for these decisions.

Good information and equal access to all information will lay
the basis for bargaining among participants and will promote

democratic decision-making.

C) Interaction _ | .

This criterion refers to both interaction among the public
groups and individuals taking part 1in the decision-making
process and interaction between the participants and decision-
makers.

The first form of interaction refers to bargaining amongst
the legitimate interests. Bargaining should be allowed -at all
stages of the planning process as a means of resolving
differences. The opportunity for bargaining will reflect the
range of values held by the interest groups and will encourage
the generation of evaluative information which sgtisfies the

concerns of all interests. The bargaining process will also
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provide an indication to decision-makers of the support for
various alternative solutions. |

The second form of interaction refers to co-operation
-between the government agencies and the public groups. There
should be a willingness on the part of the bureacfats or public
servants to work with the public groups and to discuss all

issues of concern to these interests.

D) Effectiveness

The participants should feel that their efforts have been
of some value to the decisions which have been made. Public
participation programs which are purely ornamental will achieve
few social benefits and are more likely to cfeate, rather than
resolve, conflict.

Effectiveness also pertains to the implementation of
decisions. All decisions should be implemented  to the

satisfaction of all participants.

E) Efficiency

Public participation in the decision-making process should
not be wasteful of time or- public resources invested in the
public participation process. The benefits obtained from public
participation in the decision-making process, in terms of more
acceptable decisions and the more efficient functioning of
government agencies, should be greater than the costs of the

program.
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POLITICAL-ADMINISTRATIVE BEHAVIOR

The New Despotism

Civil.servants have often been regarded as neutral entities
in governmental decision-making processes. The representative
theory of democracy maintains that government policies are
established by democratically elected representatives and that
public servants are merely responsible for implementing these
policies. Government institutions, however, do not function in
this manner.

Because‘ of the reasons elucidated by Lane (1959),
governments have been delegating some decision-making
responsibilities to the bureaucracies in an attempt to promote
more rational decisions. The delegation of authority to
administrators 1is wunavoidable, for public policies often deal
with complexities in which all likely contingencies cannot be
anticipated or understood. Rosenbaum (1973 p.101) elaborates
further on the delegation of authority:

"The result of this delegated authority is to bestow

on administrators. many options 1in interpreting and

applying general policies in particular cases - which

amounts to making policy. Moreover, legislators often
prefer to let administrators work out policy details

and to negotiate among interests to arrive at an

acceptable interpretation of policy..."

The increasing power and influence of the bureaucracy has
led to a heightened demand for public involvement in
governhehtal decision-making processes. As a result, public
decision-making has become increasingly pluralistic, in?olving
interactions among a number of interest groups and government

agencies. Vincent Ostrom (1973) maintains that public decisions

will approach the democratic ideal if a 1large number of
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.interests are involved in the poélicy making process.

The PWMA Advisory Committee is a pluralistic form of public
decision-making. When evaluating the performancé' of the
Advisory Committee as a management system, one must be cognizant
of the major influences which are responsible for the
performance of the management system. Public choice theory is
one concept which 1is useful for explaining some of the

behavorial characteristics of an institutional arrangement.

Public Choice Theory

Public choice theory 1is concerned with the mechanisms by
which human societies make decisions about their collective
lives (Russell 1979),. It has been primarily a concern of
economists and has often been described as the economic study of
non-market decision-making. Public choice theorists have
endeavoured to build models of 1individual behavior And
collective decision;making based upon a simple - set  of
assumptions: 1) that all individuals act rationally and 2) that
all individuals act in their own self-interest. These are two
very large assumptions and the theory is subject to several
gqualifications which are discussed below. However, by taking
cognizance of these qualifications, public choice theory
provides a good approximation of the way a collective decision-
making process will behave. | |

It is worthwhile to take a more detailed look at the two
assumptions on which public choice theory 1is based. Downs
(1957) characterizes ﬁhe behavior of a  rational person as

follows:
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"(1) he can always make a decision when confronted

with a range of alternatives; (2) he ranks all the

alternatives facing him in order of his preference in

such a way that each is preferred to, indifferent to,

or inferior to each other; (3) his preference ranking

is transitive; (4) he always chooses from among the

possible alternatives that which ranks highest in his

preference ordering; and (5) he always makes the same
decision each time he 1is confronted with the same

alternatives." (Downs 1957 p.6)’

All decision-makers in the public choice model - politicians,
voters and bureaucrats - exhibit the same rational behavior.

The basic behavioral postulate wunderlying public choice
theory is that individuals are self-interest maximizers (Mueller
1979). In the world of market choices where economic objectives
are involved, individuals usually attempt to further their self-
interest (e.g. individual businessmen seek higher profits,
individual consumers seek lower prices). When these individuals
enter the world of collective choices, their behavior 1is not
expected to change.

Politicians, bureaucrats and members of interest groups are
encompassed by this theory. Politicians are assumed to be vote-
maximizers and will not be motivated to address major issues;
these issues will only be addressed by the politician 1if they
directly affect his constituents and contributors who are
responsible for his re-election. Bureaucrats will not aim at
making socially optimal decisions but will attempt to maximize
their power by expanding their organizational scope, increasing
their budgets and staff and monopolizing information. Members
of interest groups will be concerned about their individual

economic 1interests pertaining to a problem rather than the

public interest and will attempt to maximize their ."income" in



solutions to problems.

At the beginning of this chapter, the market system was
criticized for its féilureAas an institution for the allocation
of environmental resources. We must now ask how a system of
government in which all actors are self-interest maximizers will
arrive at decisions which are socially desirable. Is an
imperfect government any better than ah imperfect market?

Governments have been traditionally viewed as seeking the
"public interest" in their decision-making and producing
decisions which would benefit the people. Government decision-
makers were thought to operate on essentially good motives.
Public choice theory, hoWever; provides a different perspective
on these motives. Bureaucrats and politicians are now thought
to be no better, or no worse, than anyone else; all individuals
are assumed to be basically self-seeking rather than interested
in maximizing the public interest.

One of the emphases in public choice theory is "...the
design of institutions which would lead self-seeking bureaucrats
or politicians to generate public welfare in the same sense that
the market leads some self-interested businessmen to produce a
social surplus" (Tullock 1979 p.32). Downs (1967 p.87) takes
this emphasis one step further:

"It may seem strange to assert that most (government)
officials are significantly motivated by self-interest
when their social function 1is to serve the public
interest...

Although many officials serve the public interest
as they perceive it, it does not necessarily follow
that they are privately motivated solely or even
mainly by a desire to serve the public interest per
se. If society has created the proper institutional
arrangements, their private motives will lead them to
act in what they believe to be the public interest,
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even though these motives, like everyone else's, are

partly rooted in their own self-interest. Therefore,

whether or not the public interest will in fact be
served depends upon how efficiently social
institutions are designed to achieve that purpose.

Society cannot insure that it will be served merely by

assigning someone to serve it."

If the problems inherent in the tragedy of the commons are
to be overcome, then alternative institutional arrangements must
be conceptualized for making social choices. The "structure of
events" inherent in a common property resource can be used as a
basis for conceptualizing the community of interests which need
to be taken into account in designing institutional arrangements
(Ostrom 1973). This community is formed by the individuals and

interest groups who use or enjoy a common property resource.

Ostrom evaluates a number of organizational arrangements

and proposes the development of multi-organizational
arrangements based upon the paradigm of democratic
administration. A multi-organizational structure of decision-

making can take advantage of the overlapping jurisdictions and
the fragmentation of authority inherent in our political system.
Decision-making power 1is distributed vertically among the
national, provincial and local government levels and
horizontally among the three levels of government. The
important point in this fragmentation, according to Rosenbaum
(1973 p.98), "...is that the vertical and horizontal divisions
of power in government create numerous centres of authority
that, whether in co-operation or in competition, disperse power
in policy making."

Ostrom maintains that interest groups should be involved at

all levels of decision-making. Accountability in decision-
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making 1is assured 1in this organizational arrangement because
each public enterprise is accountable to its relevant - community
of interests and because the fragmentation of authority provides
veto capabilities among the various levels of decision-making,
allowing each level the opportunity to carefully scrutinize the
activities of the others. This system for making social choices
regarding common property or public goods incorporates pluralism
into decision-making and enéures that democratic principles are
approached in -the planning of common property resources.
Although this insﬁitutional arrangement has been designed to
produce decisions that are socially optimal, there is not a well
established body of principles that serve this purpose.

Rational, self-interested behavior could inhibit the
participation of interest groups _in a plufalistic decision-
making process. Mancur Olson (1965) argues that rational
individuals in large "latent" groups have no incentive to form
organizations for the purpose of furthering their common
interest by lobbying. Common property resources are available
to everyone so rational, wutility-maximizing individuals will
have no incentive to achieve a group benefit which can be
enjoyed by others who do not contribute. This is better known
as the free rider concept. Two further properties of large
groups which inhibit collective action beingj taken for
collective goods are:

"(1) Each 1individual's contribution will be such a

small proportion of the group's resources that he will

view it as inconsequential in affecting the outcomes

of the group's action: the inconsequentiality problem.

(2) The costs of organizing large groups are

considerable, creating a hurdle that must be jumped

before any of the collective goods can be obtained:
the organization problem."” (Mitchell 1979 p.89-90)
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Because of these problems, there may be interests which are
not represented in a public choice model of decision-making.
Olson (1965) summarizes the effect which this situation can have
in a decision process:

"The smaller groups - the privileged and intermediate

groups - can often defeat the 1larger groups - the

latent groups - which are normally supposed to prevail

in a democracy. The privileged and intermediate

groups often triumph over the numerically superior

forces in the latent or 1large groups because the
former are generally organized and active while the
latter are normally unorganized and 1inactive."

(p.128) ‘ -

Large groups, according to Olson, will only be formed if there
is coercion or some other special device to make individuals act

in their common interest.

Limitations on Public Choice Theory

Public choice theory explains many aspects of political-
administrative behavior. However, there are many situations in
which the two assumptions are inappropriate. Two of the major

limitations on public choice theory are discussed below.

Rationality

Rationality implies a complete knowledge of the
consequences when confronted with & choice. Each individual,
however, never has more than a fragment of the knowlédée
required to make a rational decision. Simon (1957) suggests
that decision-makers employ "bounded rationality" where only a
limited number of alternatives are considered. Decision-makers

replace optimization with a "satisficing" process whereby one
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aims at a sufficient 1level of satisfaction rather than at
maximization. Downs (1957) states that there are limitations on
the amount of information that the human mind can assimilate and
limitations on the amount of time that a rational decision-
maker can spend in decision-making.

The perceptions and attitudes of individuals involved in
the decision-making process can radically influence  the
attainment of a rational outcome. The perceptions and attitudes
of individuals are determined by one's education and
experiences. Fox (1966) notes tﬁat individuals use their own
value frameworks 1in their search for and interpretation of
information to be considered in .the planning process. Value
judgments are also wused in selecting alternatives for further
consideration,

Sewell (1971) <confirms the influence of attitudes and
perceptions in decision—making with his empirical study of
engineers and public health officials. He presents the
following summary:

"...it seems that the perceptions énd attitudes of the

two groups of professionals studied have all the

characteristics of a closed system. Their views seem

to be highly conditioned by training, adherence to

standards and practices of the respective professions,

and allegiance to the agencies' or firm's goal or

mission." (Sewell 1971 p.40)

Many professional organizations establish codes of ethics which
encourage uniformity in behavior and appear to isolate
~professionals from the public.

A common feature of perception is distortion of unfamiliar

phenomena to adjust to familiar orientatiom (White 1966). This

is often referred to as "cognitive dissonance". People will
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only absorb information that they want to know and they will
ignore other information. Much of this behavior is related to

one's familiarity with the information.

Ideology

Mancur Olson's major concern is with economic goods and he
uses the premise that 1individuals will not take collective
action unless the economic benefits of the action are greater
than the costs. However, many large organizations are formed
because of ideologies, ethics, and religious beliefs rather -than
by personal economic gain. The conservation movement in North
America 1is a good example of the growth of large organizations
resulting from a belief in a conservation ethic. This helps to
explain the formation of such large groups as the Sierra Club,
National Wildlife Federation, National Audubon Society, etc.
Most individualé.do have some concern for other people and their
surroundings and, therefore, are not entirely selfish in their

decisions and behavior,

FURTHER EXPLANATIONS OF POLITICAL-ADMINISTRATIVE BEHAVIOR

There are several factors which hamper the procurement,
analysis and evaluation of information. These factors pertain
to the time, money and effort required to gather and use
information in making a decision. Individuéls and organizations
do not have egual access to resources which can be used to
handle complex information. Some government agencies have a
monopoly on information and can prevent interests from having

access to this information. Organizations with a monopoly on
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information might decide to communicate only that information
which supports their perception of a problem or they might
decide to supply information only to those groups which support
the activities of the organization.

Government agencies often have special interest groups that
may be regarded as the agency's clientele. These = interest
groups establish continuing contact with the agency's staff
members and are able to influence the manner in which programs
and policies are implemented.

Uncertainty can influence political-administrative
behavior. Some policy-making institutions may be uncertain of
their responsibilitiés or may be uncertain of the consequences
of many of the issues. The lack of information regarding many
common property resources is usually the prime reason for
uncertainty in environmental planning. Several of the
uncertainties of the ,wildlifg resource pertain to the factors
which influence population size - natality, mortality -and the
influence of migration to and from thé population. There is
also much uncertainty pertaining to the demand for wuse  of the
wildlife resource which poses sérious problems for wildlife
management institutions.

Uncertainty is frequently ignored in many decision-making
strategieé, especially when the nature of future outcomes is
unknown. Some uncertainties can be reduced by further
investigation but it is usually dealt with by using incremental

approéches to decision-making (Lindblom 1959, Holling 1978).
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SUMMARY

This chapter has presented a theoretical basis for
evaluating the performance of the PWMA Advisory Committee.
Normative criteria have been described and are used in Chapter 4
to investigate the operation of the management system as a means
of identifying the positive -and negative aspects of the system.
Public choice theory plus its qgualifications are then used to
examine the behavioral characteristics of the management system
and to provide a framework within which to make recommendations

for improving the system.
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CHAPTER 3

PITT WILDLIFE MANAGEMENT AREA PLANNING PROCESS

An institutional arrangement was described earlier as a set
of rules and entities established to achieve social goals. The
institutional arrangement responsible for the planning and
management of the Pitt Wildlife Management Area 1is described
below. The major component of this institutional arrangement,
and the forum for public input into policy and planning
decisions, 1is the PWMA Advisory Committee. The purpose of this
chapter is to describe the formation of the Advisory Committee,
the rules under which it operates, the organizations represented
on the committee, and some of the major planning and policy

issues used in the evaluation of the Advisory Committee.

ESTABLISHMENT. OF AN ADVISORY COMMITTEE

The Fish and Wildlife Branch was formally requested to
accept responsibiiity for the management of the 1191 hectare
Pitt Polder Greenbelt Site in a letter dated March 7, 1975, from
the B.C. Land Commission to the then Minister of Recreation and
Conservation, the Hon. Jack Radford. This lettef also contained
a request that, because of the multiple use concept for the
area, an advisory committee be appointed comprising a number of
organizations suggested in the letter.

The F&WB accepted management responsibility for the area on
April 22, 1975, and, in their letter of acceptance, elaborated

on the formation of a management advisory committee. The letter
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stated that the Advisory - Committee would comprise two groups: a
core management group and a policy advisory group. The former
group would comprise a number of government agencies and private
organizations with a vested interest in the area and would ‘deal
with the implementation of management plans. The latter group
‘would include the organizations in the management group as well
as public interest groups and additional government agencies.
This group would advise on management objectives and policy and
would review management plans. ,

During the 1interval between the acceptance of management
responsibility for the area and the date of the first committee
meeting on November 26, 1975, the F&WB decided not to divide the
committee into two groups but, instead, to have 6ne general
advisory committee. The committee was originally called the
"policy advisory committee" but has since dropped the word
"policy" and is now a general advisory committee for the
planning and management of the area.

The concept of advisory committees as a means of
incorporating public input into wildlife management decisions
was given wider acceptance by the F&WB with the inclusion of the
concept in its "Proposed Wetlands Policy," presented at the
first meeting of the committee. The policy statement suggested
a number of organizations and agencies to serve on policy
advisory committees relating to wetland management, although not
all the organizations would be represented on any one committee.
The proposed wetland policy has had no formal sanction but it is
still used as a guide by the F&WB. Appendix A outlines the

policy.
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TERMS OF REFERENCE FOR THE ADVISORY COMMITTEE

The function of the Advisory Committee is to provide advice
to the F&WB on all aspects of management for the areé, whether
related to technical or policy matters. Committee
recommendations are conveyed to the Regional Office of the F&WB
for consideration. Authority for making decisions rests with
the F&WB (i.e. the committee has no decision-making power).
Contentious issues are referred to higher levels in the decision
hierarchy. If committee members are not satisfied with the
decisions of the F&WB, they can use out-of-committee channels to
express their views either to public servants at a higher level
in the F&WB or to political representatives.

The committee members are encouraged to formulate policy
ideas and plans for discussion at meetings and are expected to
review and to suggest modifications to preliminary proposals
presented by the F&WB or other committee members. Voting in
meetings seldom occurs because of the high proportion of
government agencies in comparison to public interest groups and
because of the 1large difference 1in the number of members
comprising each of the public interest groups. The committee is
scheduled to meet twice per year; however, additional meetings
can be scheduled if the need arises. The terms of reference, as

presented at the first meeting, appear in Appendix B.
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THE COMMITTEE MEMBERS

The terms of reference for the PWMA Advisory Committee
listed fourtgen agencies énd groups which would form the
committee membership. Some of these organizations, such as the
B.C. Land Commission and the B.C. Department of Agriculture,
are no longer represented while other organizations have been
added on the advice of the committee. The activities of the
fifteen organizations that currently constitute the Advisory

Committee are summarized below.

Government Agencies

(1) Fish and Wildlife Branch, Ministry of Environment (F&WB)

The overall goal of the F&WB is "...to provide sustained
benefits for the people of British Columbia through the
management and protection of the fish and wildlife resources"
(British Columbia 1977 p.3). In order to achieve this goal, two
broad objectives have been se£: to maintain fish and wildlife
species and their habitat and to use these species in socially
acceptable ways.

The Regional Office of the F&WB is responsible for wildlife
management in the Lower Mainland and uses the general management
directions listed above to assist in the formulation of species
and habitat wuse plans. The Lower Maiﬁland Regional Office 1is
responsible for the management of the PWMA; Decigions regarding
the day-to-day management of the area are made by personnel in
the Regional Office. However, decisions pertaining to a chahge
in wetlands management policy .or decisions regarding major

budget items are referred to the head office in Victoria for
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approval. Delicate decisions concerning issues where concensus
among committee members cannot be reached are usually referred
to Victoria along with comments and recommendations from the
Regional Office.

The Lower Mainland Regional Office 1is responsible for
organizing meetings and for ensuring that all briefs submitted
by committee members as well as meeting agendas are circulated
prior to meetings. The F&WB has. also accepted the
responsibility for providing a chairman for the committee

meetings.

(2) Canadian Wildlife Service, Environment Canada (CWS)

Under the Migratory Birds Convention Act and Regulations,
the Canadian Wildlife Service is responsible for the management
of most migratory birds in Canada. Each year, 1in conjunction
with the Provinces and Territories, CWS sets dates for the
hunting seasons and bag limits on the migratory bird
populations. CWS 1is also the government branch assigned to
discharge federal responsibilities under the Canada Wildlife Act
of 1973.

CWS 1is the federal representative on the Advisory
Committee. The Canada Wildlife Act allows CWS to participate in
the management'of the PWMA on request from the Province of B.C;
CWS perceives its responsibility on the committee as relating to
any issues of national significance and to the setting of bag
limits for the area. It 1is net concerned with habitat

manipulation at the PWMA,.



(3) Inspector of Dykes, Ministry of Environment

The Inspector of Dykes works under the Dykes Maintenance
Act and 1is concerned with £he construction and maintenance of
all dykes constructed on public lands and any dykes bordering
private land.

All dyke work at the PWMA must be approved by the Inspector
6f Dykes. This includes any maintenance on the-dykes as well as

any facilities which are to be placed on the dykes.

(4) Lands and Housing Regional Operations Division, Ministry of
Lands, Parks, .and Housing

The Lands and Hbusing Division is one of the government
agencies responsible for administering Crown 1land for the
benefit of the public. It 1is. concerned with the planning,
management and allocation of non-forest Crown land in B.C. It
is especially involved in the administration of foreshore land
in the Lower Mainland region.

The Lands and Housing Division is particularly concerned
with the shoreline uses of the land at the PWMA. This pertains
to the leasing of shoreline for the storage of logs. Since the
leasing of land along Pitt Lake is administered by the Lands and
Housing Division, it is also concerned with the future of the
Grant Narrows boat launch ramp bécause most of the people
holding cottage leases along the lake use this boat 1launch to

reach their cottages.
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(5) Parks and Outdoor Recreation Division, Ministry of Lands,
. Parks, and Housing |

This provincial agency is responsible for planning and co-
ordinating the protecfion ahd recreational use of the outdoor
recreation resources on Crown land in B.C. It 1is also
responsible for the preservation of representative landscapes of
B.C. and for the enhancement of the tourist industry.

The major concern of this ageﬁcy in the PWMA is the
provision of a recreation plan as part of the overall planning
strategy for the area. The purpose of the plan is to provide
recreational Qpportunities that will enhance the management

objectives for the PWMA.

(6) Greater Vancouver Regional District (GVRD)

The GVRD administers a number of services and programs that
affect the entire wurbanized area and fringes surrounding
Vancouver., One of its responsibilities 1is the provision of
regional parks. GVRD park policies support the acquisition and
development of park areas and encourage the reservation of areas
of significant recreation potential or high biological
productivity. |

The GVRD is interested 1in the PWMA for several reasons.
The community of Maple Ridge contributes to the GVRD's regional
park planning function. The boat launch at Grant Narrows is a
major access point to Widgeon Slough on the -‘west side of the
Pitt River. Widgeon Slough is in GVRD's planning jurisdiction.
The GVRD is interested in the recreation concepts for the PWMA

because this could affect other recreational planning in the
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general area.

(7) Dewdney-Alouette Regional District (DARD)

DARD, like most other regional districts in B.C., provides
some essential regional services and facilities. DARD, however,
does not have a parks function.

The PWMA is within this regional district and the Official
Regional Plan incorporates the PWMA. The major concern of DARD
is the recreational potential of the area as well as the
upgrading of current parking facilities for the wusers of: the

Grant Narrows boat launch.

Organizations Supporting Consumptive Uses of Wildlife at PWMA

(1) B.C Wildlife Federation (BCWF)

This organization 1is a federation of some 160 fish, game,
and outdoor clubs comprising approximately 21,000 members. Many
of its members are hunters and fishermen (however, some are
neither) "who»seek their recreation in the great outdoors." One
of its primary objectives 1is to ensure the sound, long-term
management of B.C.'s fish, wildlife, park and outdoor recreation
resources.

The BCWF has been interested in the area since the 1950's.
It helped to develop-the 266 hectare Public Shooting Marsh éfter
the Crown purchased it from Pitt Polder Ltd. The BCWF would
like to see the marsh area managed to increase its productivity
for waterfowl and would prefer a minimum of facilities in the

area.
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(2) Lower Mainland Regional Branch, B.C. Wildlife Federation
(LMRB)

This organization represents approximately sixty rod and
gun clubs comprising 6,000 members. The goals of this
organization are similar to those of the parent organization,
the B.C. Wildlife Federation.

The LMRB is interested in the PWMA because some of the
member <c¢lubs are from the Pitt area and use the marsh for

waterfowl hunting.

(3) Pitt Waterfowl Management Association

The major interest of this organization is waterfowl
conservafion. It * has been - involved 1in many waterfowl
enhancement programs in the Pitt Valley, particularly the Canada
Goose Program and the Wood Duck Program. Thé Association has a
small membership - only t&elve members - most of whom are also
members of local rod and gun clubs.

The primary interest of the Association in the PWMA is the
breeding of waterfowl in the marsh areas. It has instigated
many of the waterfowl propagation programs that have occurred in

the area.

" Organizations Supporting Non-consumptive Uses of Wildlife at

PWMA
(1) Federation of B.C. Natufalists (FBCN)

The motto of the FBCN is "to know nature and to keep it
worth knowing." Its primary goals pertain to nature

conservation and nature education. It is a federation of
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thirty-five clubs with approximately 5,000 members.

The FBCN maintains that the PWMA 1is one of the last
freshwater wetland areas remaining in the Lower Mainland that is
'still in a guasi-natural condition. The area is very important
to future generations and it should be wused primarily for

educational purposes.

(2) Alouette Field Naturalists (AFN)

The Alouette Field Naturalists were originally formed to
assist in the ©protection of the Greatef Sandhill Cranes which
breed in the Pitt Valley. Their objectives have now broadened
to the general enjoyment of nature and the promotion of nature
education. The organization has a membership of approximately
twenty people.

The major interest of the AFN in the PWMA is the protection

of Greater Sandhill Crane nesting habiﬁat.

(3) Institute of Environmental Studies, Douglas College

The Institute 1is very concerned with the Eonservation of
wildlife habitat in the Lower Mainland and 1is involved with
community education projects.

The Director of the Institute of Environmental Studies, Dr.
Barry Leach, was one of the foﬁnding directors of the
B.C. Waterfowl Society. Because of his knowledge and experience
with wildlife, he was invited to participate on the Advisory
Committee. Although he is not opposed to hunting, he would like
to see a balance of hunting and nonfhunting~ap the PWMA. He

would like to see the area improved to attract_larger waterfowl,
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such as swans and geese.

Special Interests

(1) Ducks Unlimited, Canada (DU)

"Ducks Unlimited 1is a private non-profit conservation
organization dedicated to the perpetuation and increase of North
America's waterfowl resource. This goal is achieved through the
restoration, preservation and creation of prime waterfowl
breeding habitat in Canada" (Ducks Unlimited Brochure).

DU 1is cooperating with the F&WB to recreate marsh
conditions at the PWMA. At present, DU is providing all of the
engineering services and most of the funding for the
construction of dykes and water control outlets in the area. DU
has contributed over $600,000 towards the improvement of the

PWMA during the past five years (1976-1980).

(2) Pitt Polder Limited

This organization is a land holding.company which owned the
PWMA prior to its purchase by the Greenbelt Protection- Fund.
Pitt Polder Ltd. constructed some of the original‘dykes which
currently exist 1in the PWMA,. This company owns the land
adjacent to the PWMA,.

Pitt Polder Ltd. has a large investment in the area
adjééent to the PWMA and the company is interested iﬁ preventing
the flooding of their property from freshet floodwater. The
company's prime interest 1is in the maintenance of the dykes
which border the PWMA, It is also interested in pumping water

from their land into the PWMA.
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THE PROCESS

The planning and management of the PWMA is a continuous
process. Many planning, policy and management issues have been
discussed by the Committee and resolved and the decisions have
been implemented or are in the implementation stage. Other
issues are still in the planning stage. Some of the management
strategies are adaptive 1in nature and are discussed on a
continuing basis in order to make any necessary adaptations to
changing conditions. There are also management ‘tasks of a
routine nature such as maintaining water levels and monitoring
wildlife use of the area.

Four major planning and policy issues will form the basis
for the evaluation of the Advisory Committee. These pertain to:
(1) the formation of the management plan,

(2) the allocation of a reserve for the population of Greater
Sandhill Cranes which breed in the PWMA,

(3) the waterfowl hunting policy, and

(4) the formation of a recreation plan for the area.

Because of the interrelationships among these issues, many of
the activities and interactions have concerned more than one
issue. The explanation of the planning process, therefore,
appears in chronological order and highlights major events
pertaining to the four issues. Written minutes, correspondence
and discussions with participants have been used to describe

what occurred.
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Activities and Interactions in‘l975

The first meeting -of the PWMA Advisory Committee was held
on November 26, -1975. The purpose of this meeting was to
introduce F&WB provincial policy for wetlands management, the
terms of reference for the Advisory Committee, and tentative
management proposals for the area. 'All three 1items were
cohtained in discussion papers which had been previously sent to
all member organizations and agéncies.

Three points arose from this meeting. First, it was agreed
that a representative of the LMRB of the BCWF would be invited
to participate on the committee. Second, the naturalists'
groups expressed concern that the area suggested for Sandhill
Crane management was not sufficient. Third, the AFN ﬁnfdrmed
the committee that they intended to invite a representative from
the Crane 1Institute in Wisconsin to assess the area. The F&WB
suggested the possibility of providing some financial assistance
towards the travel expenses incurred by the <Crane Institute

representative,

Activities and Interactions in 1976

Mr. Tom Howard from the Crane Institute at the University
of Wisconsin attended the second meeting of the Ad§isory
Committee in January as a guest of the AFN (Mr. Howard's
expenses were paid by the naturalists' groups; the F&WB were not
able to provide funding). Mr. Howard presented his
recommendations regarding the Sandhili Cranes at the PWMA., His
main recommendation was to enlarge the.area recognized.as crane

nesting habitat, a point previously expressed by the
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naturalists' groups. Recréationallplanning was also discussed
at this meeting. Concern was expressed that recreational use
should not be allowed to degrade the natural attributes of the
area. The B.C. Land Commission and the BCWF prepared position
papers regarding the development of the PWMA and presented these
papers at the January meeting.

A draft 5-year plan was prepared by the F&WB between
January, 1976 and August, 1976. The only public input into the
plan was from inforﬁal discussions between the F&WB and the
. public interest groups. This plan was sent to all organizations
prior to the committee meeting in August and written submissions
and comments were requested.

The management plan for the area describes the management
objectives and examines some of the management techniques which
could be applied to the area, such as population manipulation,
control of predators and disease, species introduction and
habitat improvement. The major part of this plan describes
strategies for habitat improvement. The management area Iis
divided 1into six management units and an enhancement program is
proposed for each unit in terms of water control structures,
nutrient flow, food, cover, and nesting and loafing sites (see
Figure 2). Opportunities for agriculture in the area are also
presented. Each of the management units is to be separated by
dykes where necessary and a three phase construction program 1is
outlined for the dyke work. Many recreational uses are
discussed: however, waterfowl hunting is given the most detailed
assessment.

The preliminary management plan dominated the discussion at
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the August committee meeting (no minutes were kept; however, a
summary of this meeting was presented at the April, 1978
meeting). Submissions were received from virtually every publié
interest group on the committee and some that were not
represented on the committee (Sierra Club, Surrey/White Rock
Naturalists). Although the F&WB had incorporated a larger crane
area in the plan, the main concerns of the naturalists' groups
were: an apparent lack of planning for non-consumptive
recreation; an apparent over-balance towards hunting and
trapping; and a lack of a clearly indicated intent for the
provision of security for Sandhill Cranes.

The criticisms of the management plan by the naturalists'
groups led to the admission by the F&WB that their expertise was
in managing hunting and not in-providing for the needs of the
non-consumptive users. Several of the naturalists' groups were
prompted to write to the Minister of Recreation and Conservation
pointing out the acknowledged deficiency of the F&WB in the
field of non-consumptive recreational uses of wildlife. In the
minutes of the April 4, 1978 committee meeting, reference is
made to a F&WB staff meeting held later in the month of August,
1976, in which the following decision was made:

"Because (F&WB) does not have the expertise to

adequately plan for non-consumptive recreational

activities in the area, and because the committee felt

that the Branch was underrating non-consumptive use

planning for the management area, Parks Branch would

be asked to assess the potential for various outdoor

activities, and in conjunction with (F&WB), to assess

their cost and implications for the conservation

objectives." (British Columbia 1978 p.2)

Also discussed at the August 10 committee meeting was the

extension of the lease to the Sturgeon Slough Gun Club, which
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was leasing 1376 hectares of the PWMA. Since management studies
were nof complete, the committee decided to extend the lease for
one more year. This option met with the least resistance from
committee members., There was also general concensus by the
committee to begin work on the Phase I dyke work proposed in the
management plan.

The AFN were not satisfied with the management plan as
presented at the August 10 meeting and, as a result, submitted
an alternative management plan to the F&WB for its consideration
in November, 1976. This plan divided the area into six
different hanagement units involving much less dyke work. The
major feature of the plan was a much larger area set aside for
Sandhill Crane management. The plan also included proposals for
non-consumptive recreational uses of the area. The F&WB did not
circulate this plan to committee members because it was received
three months after the committee had approved the Phase I
development proposals and the F&WB félt that these proposals
already accounted for the AFN viewpoint. A number of
sugéestions in this plan were subsequently used in the

- recreation plan,.

Activities and Interactions in 1977

There were no meetings of the Advisory Committee held in
1977. 1In fact, there was a twenty month period Afrom Aggust,
1976, to April, 1978, between meetings. The construction of
dykes at the PWMA proceeded during this period and biological

studies were carried out on the marsh areas. There was very

little interaction between the F&WB and committee members in
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1977.

The dyke construction was not without its mishaps. On the
advice of Mr. Howard from the Crane Institute, F&WB changed the
6riginal alignment of the crane reserve dyke but thé amended
plans were not given to the contractor. Both AFN members and a
contract biologist noticed this error after construction had
commenced. Fortunately, very 1little construction had taken
place so the error was corrected before considerable damage was
done. However, during the construction of the proper dyke, a
ditch was excavated on the crane bog side of the dyke which
resulted in subsequent low water levels in the bog. The ditch,
which supplied material for the construction of the dyke, was
supposed to be placed on the opposite side of the dyke. The AFN
placed several articles in local newspapers complaining of the
dyke construction.

Planning for recreationél activities-cbmmenced in 1977. 1In
May, the Parks Branch was requested by the F&WB to develop a

recreation plan as part of the overall plan for the area.

Activities and Interactions in 1978

The Advisory Committee met on April 4 to discuss
developments which had occurred in the management area over the
past twenty months and to indicate the direction of future
managemént. F&WB had received correspondence from FBCN
expressing concern for the lack of committee meetings and for
the lack of out-of-committee communicétion. ‘ The naturalists'
groups also complained of habitat destruction during dyke

construction. Areas of the crane nesting compartment were badly
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damaged by the dyking equipment moving across the area. The
F&WB could not provide an explanation for thié mistake.

The topic of greatest interest to.committee members was the
proposed 1978 hunting regime for the area which was formulated
without the consultation of the Advisory Committee. A year
'round no shooting area was established in the Sandhill Crane
nesting area. This would provide an area (approximatély 232
ha.) for non-consumptive users to recreate during the hunting
season and would provide protection for cranes which lingered
into the hunting season and for a small population of blacktail
deer which used an upland area located within the crane reserve.
The remainder bf the managemeht area would be open to huntihg
for three days per week during the waterfowl season. Waterfowl
hunting would be affected minimally by the closure of the crane
nesting area because the land had very féw open water areas.
The F&WB stressed that this option was only experimental and
could be changed - in ‘the future. They also stated that future
management options would require the establishment of a wildlife
refuge in the area, possibly in the Public Shooting Marsh.

No opposition was ~shown at the meeting regarding the
hunting proposed regime. However, on May 19, Mayor J.L. Tonn
(Cogquitlam), Chairman, GVRD Parks Committee wrote to the Lower
Mainland Regional Director of the F&WB with the following
request:

"I urgently request that you withhold making any major

extensions of hunting in (the Pitt Polder, Widgeon

Valley and Minnekhada Ranch areas) and restrict it to

the current public shooting area until a comprehensive

(recreational) program for these areas has been
explored." (letter from Tonn to West May 19, 1978)
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The "extension" that is referred to in the letter is an
extension of public hunting into areas which were formerly
ieased for private hunting. Copies of Mayor Tonn's letter were
sent to the Minister of Recreatibn'and Conservation as well as
the Deputy Minister. In a memorandum to the Deputy Minister,
the Acting Director of the F&WB stated:

"There has been a reduction in the area open to

hunting. Public hunting was substituted for private

hunting, the number of days per week in which hunting

is allowed has been reduced from seven to three, and

600 acres have been closed to shooting. Also we have

publicly stated we are looking closely at the

desirability of closing to shooting an additional 600

acres.” (Robinson to Brooks June 5, 1978)

At approximately the same time, Barry Leach, the Director
of the Institute of Environmental Studies at Douglas College
(and not yet a member of the Advisory Committee), wrote to the
then Minister of Recreation and Conservation, the Hon. S. Bawlf,
objecting to the extension of the public shooting area. His
major concerns centred on the failure of planning for the PWMA
to consider both the recreation needs of the people and the
needs of wildlife in the Lower Mainland. The Minister's reply
emphasized that there were no objections received at the meeting
regarding the hunting decision, that compromise 1is needed 1in
planning, and that " All interest groups cannot be totally
“pleased"” (letter from Bawlf to Leach September 11, 1978).

The AFN registered their complaints with the Minister
regarding the 1978 hunting regime in a letter dated October 20,
1978. The AFN maintained that the absence of objection to the
proposal .did not necessarily mean support and that, since the

committee is not supposed to vote, they could not vote against

the proposal. The AFN also emphasized that the Greenbelt areas
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were bought with public funds for use by the public'and were not
meant to be used exclusively by the hunting fraternity.. The
reply to the AFN, from the headquarters of the F&WB in Victoria,
repeated many of the points which had been mentioned in the
letter to Barry Leach.

In October, feature articles began to appear in The

Vancouver Sun and The Maple Ridge Gazette regarding the use of

waterfowl in the Lower Mainland. On October 3, an article by

Barry Leach appeared in The Vancouver Sun entitled, "Preserve

our waterfowl - don't harvest it." The major emphasis in this
article was that disturbance caused by hunting was a major
factor in declining waterfowl populations in the Lower Mainland.
John Dixon, a member of the PWMA Advisory Committee, published

an article in The Vancouver Sun on October 24 entitled, "The

Hunter's Right: To Harvest a Resource," disputing many points in
the previous article. Dixon claimed that the "loss of habita£
was the main reason for declining waterfowl populations in the
Lower Mainland.

A third article appeared in The Maple Ridge Gazette on

November 10 pertaining to the hunting/non-hunting conflict. The
article by Keith Hobson entitled, "Hunting - A Naturalist's
View," related his experiences at the PWMA during hunting
season. Hobson proclaimed that the important issue at the PWMA
"...is the extent to which the interests of each group (hunters
and non-hunters) are catered to by our elected government"
(Hobson 1978).

ﬁobson accompanied .this article with a letter to the

Minister of Recreation and Conservation. This was a very
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important event because, not only was the Minister receiving
objections to the hunting decision from committee members, he
also began receiving letters from the general public. In the
letter, the Minister was reminded that the land at PWMA was
public land and that it should not cater to a single interest
group. A further letter was written by Hobson in late December
to the Premier asking for a reply to the former letter.

. When the PWMA Advisory Committee convened on November 28,
the role of the Advisory Committee was discussed. The Chairman
commented on the correspondence received by the Minister and
stressed the advisory role of the committee. He stressed the
importance of expressing, in committee meetings, objections to
or support for proposals made by the F&WB -or other organizations
in committee meetings. The following 1is a  summary of the
statements made by the Chairman to the Committee:

"It is only by understanding clearly the positions of

committee members that the committee as a whole can

come to grips with the subjects and offer appropriate

advice to the Branch. Virtually no subject brought

forward for discussion at committee meetings should be
considered as previously decided upon by the Branch...

Committee members should take it as their

responsibility to obtain from the Branch the reasons

for 1individual agency recommendations not being

followed. If they are still wunhappy with the

response, it 1s then appropriate for them to utilize
out-of-committee channels for expressing their views."

(British Columbia 1978 p.l)

The recreation plan for the PWMA was discussed at this
meeting. The Parks Branch had completed 1its report on the
recreational opportunities and it was submitted to the F&WB in
September. Copies of the report were sent to all members prior

to the meeting.

The major features of .the recreation plan were an
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interpretive centre to be located at Pine Mountain,
reconstruction of the Grant Narrows boat launch ramp away from
the beach area, no'improvements in boat launch parking, seQeral
parking areas located at various sites within the area for
picnickers, an interpretive canoe route and trails for hiking,
bicycling and horseback riding.

It was stressed by the Parks Branch that the recreational
opportunities presented were consistent with the conservation
objective for the area and that the plan considered recreational
opportunities provided elsewhere 1in the Pitt .Valley. The
ensuing discussion concerned the failure of the recreation plan
to consider the demand for recreation at the PWMA, the need for
more information in order to make trade-offs among uses c¢f the
area and ‘the need for greater consideration of the regional
implications of recreation planning.

The GVRD was especially concerned with the‘need for a wider
perspective in the recreation planning for the area. Its
representative stressed that planning in the PWMA should take
into account recreation and conservation potential in the'entire
Pitt Valley. Since the F&WB has no mandate for planning outside
of the management area, the GVRD suggested that a sub-committee
be formed to look into the possibility of a stud& for a larger
area. A two part motion was passed by the Committee regarding
the formation and scope of such a subcommittee.

A special recreation planning meeting was held in December
with members of ‘the F&WB, Parks Branch, hunter groups .and
naturalists' groups. The representatives discussed the prpposal

for canoeing in the marsh area, the location of a nature
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interpretation centre, alternative locations for boat launch
facilities for Pitt Lake and a petition from the Grant Narrows
boat launch users asking for iﬁproved facilities. The Parks
Branch emphasized that a similar recreation opportunity (i.e. a
large marsh) does not exist in the Lower Mainland. After an
extensive discussion of many aspects of the plan, concensus was
reached on the recreation proposals incorporating the

modifications suggested in the discussion.

Activities and Interactions in 1979

Although concensus had been reached on the recreation’
~proposals for the PWMA, the naturalists' organizations were
still not satisfied with the general planning for the PWMA. On
January 22, Barry. Leach wrote to the Hon. Rafe Mair, the new
Minister of Recreation and Conservation, expressing concern that
the enhancement of wildlife pépulations at the PWMA would be
seriously affected if the present hunting policy was allowed to
continue and 1if future plans for canoeing in the central marsh
were allowed to proceed. He emphasized that there were
extensive opportunities for both activities elsewhere in fhe
Lower Mainland.

The proposed wetland developments for 1879, or the Phase II
construction proposals for the area, were sent to all members in
mid—Jénuary. “The Phase II proposals referred to improvements'to
ditches and dykes already 1in the area, construction of
‘additional dykes and water control structures and the mechanical
cutting of hardhack 1in certain areas. On February 4, the

regional office of the F&WB received a letter from the AFN
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registering complaints regarding these proposals. Some of the
proposed developments were scheduled in areas used by Sandhill
Cranes for nesting and these proposals were not acceptable to
the AFN. They suggested that the F&WB should 1look at the
"alternative plan" for the PWMA which the AFN had produced in
1976. The FBCN became aware of the AFN's negative attitude
towards the F&WB and telephoned the Branch on February 7 to
relate their concern over the resentment and mistrust between
the naturalists and the F&WB., The FBCN was particularly
concerned about mistrust over activity 1in <crane areas and
suggested that a meeting be held between the naturalists and the
F&WB (which was never held). |

All four major issues were discussed at the next Advisory
Committee meeting on February 13, 19789. The AFN expressed
dissatisfaction with the amount of the PWMA set aside as a crane
reserve, with the former dyking operations in the area, and with
the fact that Tom Howard from the Crane Institute recémmended
against compartmentalization of the PWMA which. was currently
being suggested in the development proposals. A heated
discussion ensued regarding the proper management of the crane
area with the F&WB expressing the need to experiment with small
portions of habitat and AFN stating that they were not willing
to accept experimentS'with~such a small number of - cranes in the
area. All members agreed that the crane population was very
low. Barry Leach suggested bringing in "new" cranes to help
Euild up the relic popdlation and the possibility of a crane
subcommittee was discussed.

The AFN also expressed their concerns about the Phase 11
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development proposalé for the management area. They agreed to
certain works as 1long as the crane habitat was not disturbed.
_The F&WB agreed to revise the development proposals bésed upon
the suggested modifications.

The recreation plan was also reviewed. The FBCN stated
that the naturalists' requests for the area were being 1ignored
by the F&WB: Their particular concerns were that a regional
view for récreational opportunities was needed to avoid
duplication of opportunities elsewhere, that wildlife management
must be tied in with the rest of the Fraser Valley, and that
conservation had been relegated to second place behind
recreation planning. The F&WB fepresentatives stated that all
submissions towards the management plan had been considered and
that they felt concensus had been reached on the recreation
plan.

The AFN introduced Keith Hobson's article against hunting
in the PWMA. The enéuing discussion indicated that the hunters
and naturalists were still far apart on their views regarding
hunting in the area. The naturalists stressed the need to close
the whole area to hunting until habitat and wildlife information
was collected. They also emphasized that any designation of use
should be based on a spatial separation rather than a temporal
separation. The F&WB favoured the idea of separating hﬁnters
and. non-hunters, but maintained that this was not required at
present. The hunters stated that hunting had 1little or no
effect on bird populations at the PWMA. They also emphasized
that hunters had contributed for years to .establish waterfowi

populations and that numerous non-hunting areas already existed
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on private land. The possibility of reduciﬁg hunting by one day
per week was discussed. The hunting issue, however, was left
unresolved.

One of the most important events in the PWMA planning
process occurred on February 23. The AFN, representing all
naturalists' groups ' on the committee, met with The Minister of

the Environment, the Hon. Rafe Mair, to express their concern

that - naturalists' views were not being given proper
consideration by the F&WB. A letter was presented to the
Minister outlining their major grievances. When asked to

respond to the points raised in the AFN letter, the F&WB
presented the following conclusion:

"1 feel we (F&WB) have bent over backwards to-
accommodate their points of view,. They have been
consistently unreasonable and even underhanded in
their treatment of the Branch at the Regional level.
Any minor failures on our part - and there have been a
few, admittedly - have been blown up out of all
proportion... Most of the remainder of the PWMA
Advisory Committee approves of the management efforts
the Branch 1is undertaking. It would be  most
unfortunate 1if the strident bleatings of one very
small, but noisy group resulted 1in .our Minister
reacting unfavourably towards both the committee and
the management objectives we are attempting to
achieve." (letter from Burgess to Munro February 28,
1979)

The hunter organizations began to write to the Minister of
Environment in March. The LMRB wrote to. the Minister to object
to any reduction of hunting at PWMA, referring .particularly to
any intended reduction in the number of hunting days. The LMRB
was backed up by one of their local members, the Surrey Fish and
Game Club, which stated that club members had spent countless
dollars and hours in habitat improvement in the area and thét 45

days hunting in the PWMA was not excessive.
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At the same time, the Minister was replying to letters from
Barry Leach and Keith Hobson which had been sent in 1978. In
his letter to Barry Leach, the Minister stated, "regulations for
1979 have not yet been formalized,  but I understand
consideration is being given to reducing the conflicts betWéen
hunters and non-hunters." (letter from Mair to Leach March 5,
1979). A further indication was given that there might be a
change in the hunting regime when Mair wrote to Hobson and
stated that "...the Fish and Wildlife Branch is considering
further restrictions to hunting" (letter from Mair to Hobson
March 7, 1979).

A change 1in the hunting regime was announced at the April
21 meeting of the Advisory Committee. The former Public
Shooting Marsh, a 266 hectare area at the north end of the PWMA,
would be closed to hunting and was to be viewed as an interim
wildlife refuge. No comments were received from either the
hunters or the naturalists. This change appeared to be a direct
response to the AFN meeting with the Minister, although the
hunting regime was not listed specifically in thé AFN's list of
objections.

The committee Chairman announced that the Deputy Minister
felt a change in the chairman structure was needed, with one of
the public groups cﬁairing the committee on a rotating basis.
The F&WB felt that they should not be leading the committee but
merely accepting advice. The committee members could not
suggest an alternative method of <chairing the committee and
finally agreed, by vote, to keep the present committee

structure. It was also announced at this meeting that the " head
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office of the F&WB had approved the recreation plan and that
specific site plans would be requested in the near future.

The LMRB and the Surrey Fish and.Game Club received letters
of reply from the Minister of Environment in mid-May. By this
time, of course, they were both aware of the reduction in
hunting area at the PWMA. Both letters had the same message -
the Ministry was being criticiéed for not being responsive to
non-consumptive user needs at the PWMA so a change had been made
in the hunting regime. Although the idea of a wildlife refuge
had only been briefly discussed. at previous meetings, the
Ministry decided that the increasing criticism from non-hunters
was a sufficient reason to designate the refuge this year. 1In
the 1letter to the LMRB, the Minister made the following
statement:

"This will alleviate much of the non-hunter

concern...and will in fact make it easier to retain a

hunting option, since non-hunter and anti-hunter

demands will largely have been met...Please
understand...that my Ministry must also provide for

the non-consumptive user on a year-round basis, not

just in closed-to-hunting periods." (letter from Mair

to Godt May 15, 1979)

The hunting issue at the PWMA was not over yet. The BCWF,
the parent organization for all hunting and fishing clubs, wrote
to the Minister of Environment on May 25 referring to the
"idiotic decision" to reduce the hunting area at the PWMA. The
Executive Director of the BCWF feiated the past history of
Hunter involvement 1in the area and stated that it was this
involvement that kept the area suitable for waterfowl. It was

also emphasized that hunters, in the past, had provided the bulk

of the funding for the efforts of the F&WB and that there was no
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need to penalize hunteré because of the need to satisfy non-
consumptive users.

In his rebly to the BCWF on June 4, the‘ Minister stated
that he had been advised that the Advisory Committee had
recommended the course of action taken to date regarding the
hunting 1issue. However, evidence of this recommendation can be
found nowhere in the minutes of the committee meetings. In
commenting on the Minister's reply, the BCWF stated, "...this
organization is represented on that committee and the proposal
to ciose the area in question was never even officially
discussed, never mind recommended" (letter from Otway to Mair
July 9, 1979).

The LMRB was also not going ‘to let the issue rest so
easily. The LMRB sent another letter to the Minister objecting
‘to the closure of the Public Shooting Marsh to hunting. They
stated that there was no biological reason for the closure. The
LMRB quoted several passages from the minutes Qf the February
13, 1979 meeting, in which the F&WB had stated that any
designation 6f a sanctuary was "years off" and that "...not
enough was known about future changes in the area to designate a
refuge or sanctuary now." The LMRB concluded this argument with
the s£atement, "What point is there to make our input into these
meétings when your staff sees fit to act in total contradiction
to its own statements?" (letter from Godt to Mair July .15,
1979). In his reply to the LMRB on September 24, the Minister
simply stated that the decision was not going to be changed.

Dr. Lea;h, an advocate of a sanctuary status-for the PWMA ,

wrote to the F&WB during this time to request clarification of
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the hunting decision. In replying to this letter, the F&WB
provided further rationale for <closing the Public Shooting
Marsh. Since 35% of the area was now closed to hunting, the
F&WB hoped that the hunter/non-hunter conflict would be defused.
The former Public Shooting Marsh also provided long range views
of wildlife.and could easily be circumnavigated.

As the hunting issue subsided, recreation planning rose to
the forefront of committee activity. On October 3, an article

appeared in The Maple Ridge Gazette entitled, "DARD pushes for

Pitt improvements." DARD's concern over the lack of recreation
facilities in thé Pitt Lake area prompted them to draft a plan
to improve the situation. The plan emphasized boat launching,
parking and sanitary facilities in the area. The plan was
submitted to the Minister of Lands, Parks and Housing for his
consideration. DARD's submission requested the Ministry to
carry out and pay for the recommended improvements.

The next meeting of the PWMA Advisory Committee wés held on
December 4. Seven topics of particular interest to this study
were discussed:

1) Naturalist rebresentatives expressed concern over the lack of
enforcement of hunting regulations in the PWMA., F&WB stated
that it was difficult to enforce all regulations because of the
lack of manpower needed for this task.

2) Barry Leaéh expressed disappointment at the lack of
participation of CWS at committee meetings; ~ F&WB stated that
CWS  had been asked only informally to participate.' However,
with the unanimous approval of the committee in favour of their

participation, F&WB would send a letter with a formal invitation



61

for CWS to participate on the committee.

3) The task to examine regional considerations pertaining to the
management of the PWMA had now been unaertaken by the
Environment and Land Use Committee Secretariat in the form of
the Coquitlam Area Mountain Study (CAMS). The study would
pertain to wildlife habitat, land use and recreation planning on
public lands within the study area.

4) A suggestion was put forth that the Outdoor Recreation
Council be asked to become a member of the committee. The GVRD
stated that they were in freguent contact with this organization
and that the ORC had never expressed an interest 1in being
represented on the committee.

5) DARD commented on their proposal to improve the boat
launching facilities at Grant Narrows. F&WB stated that the
proposal would be studied by CAMS and that no decision would be
made.until CAMS was complete.

6) Parks and Outdoor Recreation Division (formerly Parks Branch)
offered to prepare design plans for the major recreation sites
at PWMA. fhe committee approved this offer.

7) The LMRB representative expressed his concern over the
effectiveness of public 1input regarding planning. and policy
decisions. He felt that the decision to reduce the hunting area
had been made contrary to statements at previous meetings. F&WB
stated that all views had been taken into account and that it

was not always possible to satisfy all groups' objectives.
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Activities and Interactions in 1980

Recreation planning and the events of the Sandhill Crane
subcommittee dominatéd the activities of the Advisory Committee
in 1980. At the May 24 meeting of the cdmmitteé, more detailed
plans of the recreational site developments were presented by
the Parks and Outdoor Recreation Division representative. The
Graﬁt Narrows boat launch plan was of particular concern to the
committee members. The plan indicated little change in the boat
launch facilities. After reviewing this plan, the committee
felt that an 'glternative plan should be prepared indicating
additional parking facilities.

The Pitt Meadows and Maple Ridge Lions Clubs had indicated
an interest in tﬁe~ PWMA and were invited to this meeting to
present their plans for recreational developments in the
management area. Their proposal pertained to a parking site and
appropriate facilities for recreational vehicles which would
occupy approximately 10 hectares. They indicated that this type
of "camping" area was popular at Alouette Lake, This proposal
received a negative response from most of the committee members
present at the meeting. Most of the members emphasized that the
area had been designated as a wildlife conservation area and
that this type of' activity was not compatible with the
conservation objective for the area. The Chairman stated ‘that
this proposal would be considered by CAMS along with other
proposals for the area.

| The Sandhill Crane subcommittee, which had been formed in
February, reportea on its activities to date. The subcommittee

had received a $10,000 grant from the F&WB's public conservation
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assistance fund to introduce more cranes into the Pitt Valley.
Two members of the subcommittee had just returned from a trip to
Idaho where they had collected 30 Sandhill Crane eggs which were
now being incubated. Another egg was obtained from the PWMA.
The subcommittee had also obtained federal funding to cover the
salaries of three students who would be working on the project.
The discussion which followed these announcements pertained .to
the time of release of the cranes in the PWMA. The AFN were
concerned that the birds might not migrate.

The second Advisory Committee meeting of 1980 was held on
December 5. The major emphasis of this meeting was to update
the committee members on the Grant Narrows boat launch plans, to
. report on the activities of the Sandhill Crane subcommittee and
to summarize F&WB and DU work in the area in 1980. No decisions

were made at this meeting.
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CHAPTER 4

EVALUATION OF THE PWMA PLANNING PROCESS

This chapter applies the evaluative criteria developed in
Chapter 2 to the PWMA planning process, Table I provides a
summary of the major criteria and the sub-criteria which are
used in the evaluation. The criteria are discussed in the, order

that they appear in the table.

REPRESENTATION OF LEGITIMATE INTERESTS

There are two important aspects to this criterion. First,
all those who will tend 'to gain or lose as a fesult'of the
decisions (the affected interests) should have the opportunity
to take part in the decision-making process. Second, the
opportunity to participate should exist at all stages of the
decision process at which important value judgments are made.

In order to properly assess these two sub-criteria, the
following questions will require investigation:

1) Who are the interests affected by the management and use of
wildlife at the PWMA?

2) At what stages 1in the decision process should affected
interests be represented?

3) Were affectea interests represented at these stages in the
decision process?

.These questions are addressed in the evaluation presented below.
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TABLE 1l: EVALUATIVE CRITERIA

REPRESENTATION OF LEGITIMATE INTERESTS
(1) All legitimate interests should be represented.
(2) Representation should be allowed at all relevant stages

of the process.

ADEQUACY OF INFORMATION

(1) Alternatives should reflect the values of legitimate
interests.

(2) Good evaluative information should be generated.

(3) Decisions and rationale should be conveyed.

INTERACTION

(1) Opportunity for resolving differences should be allowed
throughout the process.

(2) Government agencies should be willing to interact with

all public groups.

EFFECTIVENESS
(1) Pariicipants should know that their efforts have been
of value.

(2) Decisions should be faithfully implemented.

EFFICIENCY
(1) The participation pfocess should not be wasteful of

time and resources.
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All Legitimate Interests Represented

Three broad categories of interests can be identified which
afe affected by the management 'deciéions for the PWMA. The
first category of affected interests pertains to those who value
having areas of this kind and their wildlife populations
protected 1in order to preserve the diversity of species for the
benefit of future generations. This category of affected
interests is primarily concerned with the conservation
objectives for the area.

The primary aim of all public interest groups represented
on the committee 1is the conservation of natural areas and
wildlife species. Although the hunter and naturalists' groups
support widely different wvalues pertaining to the use of
wildlife, they adequately represent public groups interested in
conservation. The AFN and LMRB represent the local interests in
conservation, the FBCN and the BCWF .represent provincial
‘canservation interests, and the latter two groups are members of
national organizations and are able to comment on conservation
issues in the PWMA which are of national significance. Although
both groups are interésted in the conservation of all wildlife
species, the majority of naturalists have a strong interest 1in
non-game wildlife species while the hunters are oriented towards 
game species in.the area.

The Pitt ﬁaterfowi Management Association, Ducks Unlimited,
Dr. Barry Leach, and CWS also represent organizations interested
in the conservation of wildlife in the area. DU is contributing
the méjority of funding for habitat manipulation and is directly

affected by most planning and management decisions. Other
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conservation organizations exist in the Lower Mainland;_however,
their interests in the PWMA are similar to those conservation
interests already represented on the committee.

The second category of interests consists of those
interested in recreational uses in the area. There are two
distinct sectors of interests in this category: those interested
in wildlife-oriented recreational opportunities and those
interested in recreational activities which are not directly
related to wildlife. The primary wildlife-oriented recreational
uses of the area pertain to the hunting and observation of
wildlife. Those interested in these uses are well represented
on the committee. The LMRB and the BCWF represent hunting
interests in the area while the AFN and the FBCN represent those
wishing to observe wildlife.

The second sector of recreational users are poorly
represented on the committee. There are no public groups
represented on the committee whose recreational interests are
not directly related to wildlife (such as hiking, canoeing, and
the use of the Grant Narrows boat launch ramp). Both the GVRD
and DARD are represented on the committee; however, they
represent only the recreational interests of their respective
government agencies.

The Parks and Outdoor Recrea£ion Division is responsible
for most of the recreation planning in .the PWMA . This
government agency has provided both normative and technical
input inté recreation'planning.' However, its main purpose is to
act as a consultant to the committee in' the provision of

recreational opportunities consistent with the views expressed
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by the committee.

Since recreational uses are stated as the second objective
for  the area, recreational 1interests should have a more
representative voice on the committee. The Outdoor Récreation
Council was suggested as a possible committee member during a
meeting in December, 1979, but the GVRD maintained ‘that the
present ad hoc cbmmunication system with this group was
adequate. |

Under the present committee structure, interest groups not
represented on the committee but which indicate a specific
interest in the use of the area are allowed to present proposals
to the committee. The Lions' Clubs in the Pitt Valley were
invited to present their proposal encouraging the development of
a recreation vehicle campsite'in the area. Although this idea
invoked little enthusiasm among committee members, the Lions'
Clubs were given the opportunity to present their views to the
F&WB regarding future recreétional activities.

The third category of interests comprises those who might
be affected as a result of actions to develop, manage or use the
resources of the PWMA because of the external effects of such
activities. Individuals and groups that hunt or observe
migratory birds in other parts of the province or country and in
other countries are included in this category. Both the FBCN
and BCWF are.able to comment on the management strategies and
uses of the wildlife resource at the PWMA which could affect
wildlife-oriented activities outside the management aréa. DU
and CWS have interests in the international movement of

migratory birds.
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This category also includes those who méy be influenced by
external effects occurring immediately adjacent to the PWMA.
The land immediately south of the PWMA is protected by the dykes
'which border the area. Pitt Polder Limited owns this 1land and
is represented on the committee. The Inspector of Dykes also
represents dyking interests in the area. The Lands and Hopsing
Division is represented on the committee to address any external

effects occurring in the shoreline areas of the PWMA,

Representation at All Relevant Stages

The stages of a typical resource allocation decision
process include issue’ formulation, 'plan conceptualization,
evaluation, decision-making and implementation. Bach of these
stages is briefly discussed below:

1) Issue formulation involves the identification of the problems
of importance to the planning and management of the wildlife
resource at the PWMA. Interest groups should be involved at
this stage so they can identify issues relevant to themselves
and determine how they should participate to adequately
represent their interest in these issues.

2) Plan conceptualization 1involves gathering information and
generating alternative management approaches which reflect the
preferences of the interest groups. Interest groupé should be
involved during this stage to express their interests in the
formulation of a planning strategy.

3) Evaluation involves a debate by all interests 1in order to
estimate the various effects 'of the alternative plans. Any

revisions should be based on this debate. The alternativés and
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evaluation are then communicated to the decision-maker.

4) Decision-making - involves the selection of a preferred
alternative. Interest groups are not involved but may appeal to
the decision-maker if they do not agree with the decision.

5) Implementation involves carrying out the decision. Interest
.groups are involved at this stage, either by assisting in or
observing the 1implementation, to ensure that the plan 1is
implemented in accordance with the decision.,. However, as
conditions change and new information is brought to light during
this stage, adjustments should be made to adapt the plan to
unforeseen conditions.

The stages of the planning process have not always been
clearly defined so it has been difficult for the interest groups
to know when and how they should participate. In the
preparation of the management'plan, there was never any formal
discussion aimed at identifying the issues of concern to the
committee members, nor was there any attempt to conceptualize
alternative management strategies to take into account differing
values. At the first committee meeting, the F&WB presented each
member with a discussion paper briefly outlining a tentative
management scheme for the areé. This plan did not elicit much
discussion, probably because of its brevity and 1its 1lack of
specific management proposals for the area.

Although the opportunity to present alternative suggestions
for the management and wuse of the area was not denied, this
stage of the planning process did not formally occur. Very
little public input was included in formulating the management

plan. The first substantial public input occurred when a draft
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copy of ﬁhe 5-year plan was sent to committee members for
comment. This plan was heavily criticized by the non-
consumptive wusers prior to the August 10, 1976 meeting, as most
of these groups reacted to the heavy orientation of the plan
towards waterfowl production and waterfowl hunting.

The, AFN was the only group to prepare an alternaﬁe
management plan but this was not received until after the
decision was made to approve the Phase I dyking proposals. This
plap was never given direct consideration by the committee.

The effects of the management plan were never explicitly
assessed before the Phase I development proposals for the area
were approved at the August, 1976 meeting. 1In fact, a study of
the possible effects was .undertaken to gather information
regarding the possible consequences of habitat manipulation
after this decision was made. This information was presented at
a committee meeting but was not used in any formal evaluation of
the management plan. There was no need for public in§olvement
during the implementation stage of the Phase I development
proposals.

It was much easier for committee members to realize at what”
stage the planning for the Sandhill Crane reserve was being
discussed. The AFN 1is the major-interest group concerned with
the management of Sandhill Cranes at the PWMA. Because of the
AFN's prior involvement with the F&WB cbnéerning the Sandhill
Cranes, the issue formulation stage had commenced prior to the
formation of the Advisory Committee.

Plan conceptualization for a crane reserve occurred at the

same time that the management plan was being discussed. The
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allocation of a specific area as cfane habitat was mentioned in
the tentative management plan. Even though the AFN did not’
present a specific blan in the discussion of this iséue, they
provided additional information recommending a larger area as
crane habitat and proposing various management strategies for
areas frequented by the cranes. Although the Advisory Committee
discussed Mr. Howard's recommendations, a formal evaluation of
the recommendations did not take place.

The decision to allocate a reserve for the Sandhill Cranes
was made at thé same time as the Phase I development proposals
were decided upon. The construction of the dyke forming the
eastern boundary of the reserve was 1included in the Phase I
proposals. During the implementation stage,; the AFN noticed .
that the dyke was not being constructed as it had been approved
by the committee. However, this situation was quickly rectified
by the F&WB;

The two changes in the hunting regime have not been'handled
well according to this criterion. Hunting in the PWMA has been
an issue with the nafuralists ever since the committee was
formed. The hunting regime announced in April, 1978, was never
discussed at a committee meeting. The committee members did not
even know a décision was to be announced at that time.

The second hunting regime, announced at the April, 1979
meeting, was never formally discussed wifh respect to making a
change in the hunting policy existing at that time. Some
discussion had occurred in committee meetings regarding possible
changes 1in the hunting regime but the issue was never discﬁssed

with regard to actually making a change. Very few of " the
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committee members realized that a change in the hunting regime
was anticipated at the time it occurred.

Numerous letters were written to.the Minister after both
decisions were announced but the decisions were not changed.
The implementation of both hunting regimes was criticized by
committee meabers becausé of the absence of enforcement officers
in the area. This stage of the decision process is discussed
below under the effectiveness criterion.

The planning for recreational developments at the PWMA is
currently ‘at the stage of preparing detailed plans for proposed
developments. Although committee members have had the
opportunity to contribute to the formulation of these plans, the
process has not followed the planning process described above.
Recreation planning became an issue at the August, 1976 meetidg,
when the F&WB announced that it did not have -expertise in
recreation planning. The Parks and Outdoor Recreation Division
is now acting as a consultant to the F&WB for recreation
planning. Their major responsibility has been the production of
a recreation plan indicating recreational opportunities for the
area. However, the publié groups were not directly involved 1in
the preparation of this plan. Although previous submissions to
the F&WB were used and some field inspections were carried out
with naturalist members, né formal geﬁeration of alternative
recreational opportunitieé took place.

The evaluation of this plan has resulted in some additional
alternatives being generated and some recreétional opportunitieg
being downgraded. Alternative plans have been produced for the

Grant Narrows boat launch ramp and alternative sites have been
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considered for the proposed nature house. The planning for
recreational opportunities is currently approaching the

evaluation stage.

Summary of Representation Criterion

A good cross-section of affected interests 1is represented
on the committee. Those groups interested in the conservation
of the wildlife resource in the area and those interested in
wildlife-oriented recreational activities are well represented
on the committee. However, those people interested in some of
the general recreational activities in the area (e.g. the boater
using Grant Narrows launch ramp) are not répresented on the
committee.

Because of the general lack of a systematic planning
process, none of the interests have been effectively involved in

the various stages of the planning and management activities.

ADEQUACY OF INFORMATION

Three major characteristics of an ideal decision-making
process are examined under this criterion. The first 1is that
the decision-making process should elicit a range of
alternatives reflecting the values of all affected 1interests.
The second characteristic 1is that good evaluative information.
should be generated on the alternatives. Good evaluative
information means that the effects of alternative courses of
action on interest groups are recognized and communicated in a
manner which 1is easy to comprehend. Any information which is

perceived as necessary by an interest in order to rank 1its
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preferences should be generated and communicated. The third
characteristic is that all decisions and the rationale for the

decisions should be communicated to all affected interests.

Alternatives Reflect Values of Affected Interests

One -of the roles of the Advisory Committee is to formulate
alternative policies and management plans for committee
discussion and to recommend modifications to planning and
management proposals. However, alternative strategies have not
always been forthcoming from the existing planning process.

The planning process followed in the formulation of the 5-
year management plan did not elicit alternative management
strategies for the area uﬁtil the preliminary management plan
was produced. The AFN was the only group to prepare an
alternate management plan for the area. This plan, however, was
received by the F&WB three months after the Phase I dyke work of
the management plan had been approved by the committee. Some of
" the dyke work had commenced by the time the F&WB had received
the plan. Had the AFN indicated that they were in the process
of preparing an alternative plan, the F&WB could have delayed a
decision on the Phase I work or at least could have delayed a
decision on the most controversial areas.

It appears that both the F&WB and the committee members
were unfamiliar with the operation of the advisory committee
mechanism and were not fully cognizant of the process which
should have.been followed. A structured planning process did
not exist which would have éenerated alternatives reflecting the

values of all interests affected by the management plan.
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Aé previously stated, the AFN 1is the major interest
affected by the management of the Sandhill Cranes. The AFN was
the only 1interest group to provide additional information
regarding the management of the Sandhill Cranes. Although the
AFN did not present a formal alternative prior to the decision
on the allocation of a reserve, their concern for a larger crane
reserve was reinforced by Mr. Howard's recommendations. Based
upon this information, the f&WB enlarged the area designated as
crane habitat, although the new area was not as large as that
recommended by Mr. Howard.

The hunting regime 1is the issue most characterized by a
lack of alternatives in the planning process. The F&WB is aware
of the extreme views of the hunter and naturalists' groups’
regarding hunting in the PWMA - the hunter groups preferring to
have almost the whole area open to hunting and the naturalists'
groups preferring to have the former greenbelt lands closed to
hunting. When the 1978/79 hunting regime was proposed at the
April, 1978 meeting, the F&WB felt that this plan represented a
compromise between the two extreme views. However, the hunfer
and naturalists' groups were not provided with an opportunity to
present alternative solutions and were, therefore, denied the
opportunity to bargain on preferred alternatives.

No objections against this decision were. voiced at the
meeting. Since the meetings are held to provide interest groups
with the opportunity to present their views on management
issues, both the hunter and naturalists' groups should have used
this opportunity to expfess their views on this decision or to

propose modifications to the hunting regime that was announced.
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However, had the interest groups been informed of the planned
announcement prior to the meeting, they might have been better
able to suggest alternative solutions to the issue.
The F&WB made a number of mistakes regarding the change in
the hunting regime announced in April, 1979. Firstly, they did
not announce that a change was going to be made, so the interest
groups did not have an opportunity to prepare alternative plans.
Secondly, a change in the hunting regime was never formally
discussed at any meeting. In a letter)to the Surrey F;sh and
Game Club, the Minister of the Environment stated:
"In order to address (the concerns of non-consumptive
users), the committee discussed a number of management
options including a Saturday hunting closure, a
closure of the dykes, and a closure of the management
compartment adjacent to the ‘public access point. -
There was a divergence of opinion, and my Ministry
staff was left to choose the most acceptable option.”
(letter from Mair to Moorman, May 15, 1979)
However, these '"management options" were discussed only
informally. by the committee. Most of these options were
discussed as reactions to incidents that had occurred 1in the
PWMA and were never»discussed in light of a proposed changé in
the hunting regime. A summary of these options was never
presented to the committee, not even when the‘ change was
announced. Once again, however, no objection was raised at the
committee. meeting regarding this decision (because most groups
did not expect a decision to be announced) but numerous letters
“were later written to the Minister objecting to both the
procedure of decision-making and the substance of the decision.

The planning process for the recreation plan has provided

the interest groups on the committee with the greatest
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opportunity to present alternative solutions towards fhe
formulation of this plan.. Although the initial plan indicating
recreational opportunities within the area did not have formal
public involvement, 1interest groups have since had ample
opportunity to suggest modifications to the proposed plan and to
present alternative recreational opportunities for the area.

At the special recreation plan meeting held on December 8,
1978, numerous modifications were suggested by both naturalist
and hunter groups and these suggestions were incorporated into
the detailed plans presented at the May, 1980 meeting. The
committee had originally suggested that the plan for Grant
Narrows boat launch be designed to accommodate only present use.
However, when DARD indicated that they were interested in’
improving the facilities at this location, an alternative plaﬁ
was designed and presented at the December, 1980 meeting.

The F&WB has also been receptive to examining recreational
alternatives over a larger ‘area than the PWMA. Aithough the
F&WB does not have authority to examine recreational
opportunities outside the PWMA, the Branch supported the
formation of a subcommittee to review existing proposals for
wildlife and recreation management at the PWMA and to take 1into
account similar opportunities in the entire Pitt Valley. This
subcommittee was also to make recommendations on the terms of
reference for a multi-agency task force to review wildlife and
recreation planning in the Pitt Valley. However, before this
subcommittee could be formally established, the GVRD took the
initiative to encourage the provincial government to undertake

such a study. The result was the establishment of CAMS under
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the direction of the ELUC Secretariat.

The F&WB does not have any funds to allocate to public
groups fof the generation of alternative.plané for the area..
The major proportion of the F&WB's regional budget spent in the
PWMA 1is allocated to maintenance and regulation enforcement

activities.

Generation of Information for Evaluation

Each committee member perceives different information as
necessary for the proper assessment of planning and management
proposals for the PWMA. This information illustrates the. basic
value differences .which wunderlie the whole of the planning
process. Three conditions are used to examine this
subcriterion: information perceived as necessary by public
groups should be generated by the F&WB; information should be
presented in a style which can be understood by thé_appropriate
committee ﬁembers; and the content of the information should be
satisfactory.

None of the four 1issues have been subject to a formal
evaluation of alternative solutions, therefore, very little
information has been generated for this purpose. However, some
of the issues have had ad hoc evaluations.

The management plan was not evaluated with regard to its
physical, biological,' econoﬁic - and social consequences.
Although detailed information pertaining to all of these
categories might not be practicable to generate, very little
information waé produced to assess the implications of the

proposals in the management plan.
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The majority of the information used in the initial habitat
manipulation proposals of the management plan was derived from a
Master's thesis which examined the primary and secondary
productivity of the marsh areas. When the management plan was
sent to all committee members for review prior to the August,
1976 meeting, no objections were raised regarding the
information base. However, when the AFN met with the Minister
of the Environment in 1979, they objected to this wqu being
used as the basis for <changes in vegetation. The AFN had
originally objected to the principle of habitat manipulation in
the PWMA and their criticism of the information base appears to
relate more to the concept of habitat manipulation than to the
guality of the information base.

A further biological study of the area was carried out by a
contract biologist after the approval of the Phase I dyke work.
The study was conducted to gather information on water levels
and wildlife populationé~in areas where habitat manipulation was
likely to occur. This study would have been more appropriate
before the decision was made to approve the Phase I proposals in
order to provide information on which to evaluate the proposals.
However, no concerns were expressed by the committee regarding
this report.

Some committee members have expressea the view that the
management plan should not have been developed in isolation from
the reét of the Fraser Valley and that plans should be produced
which take into 'consideration the needs of each wildlife
species. The F&WB maintains that the habitat requirements for

each species at the PWMA are generally known and are being taken
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into ‘account. In wildlife management, many management
prescriptions tend to be based on a "gut feeling" of what should
be done. Where this is the case, the public should be made
aware of the aspects and implications of this "gut feeling" in
order that they may have some basis on which to judge decisions
affecting wildlife species.

The majority of the eh&ironmental information used in the
evaluation of the Sandhill Crane reserve was supplied to the
F&WB by the AFN and by Mr. Tom Howard in his report on the
management of Sandhill Cranes in the PWMA. Based wupon this
information, the F&WB enlarged the area originally designated as
a reserve. The F&WB also respected the recommendations in this
report when they ammended the Phase II dyke works by deleting a
proposed dyke which would have disrupted crane nesting habitat.

No alternatives were formally presented regardi&g the
decisions to change the hunting regime so no information was
produced to evaluate these decisions.

The recreation plan received the most extensive evaluation
of the four issues. The original recreation plan was discussed
at a special committee meeting held in December, 1978. Although
no information package was presented to assist in the assessment
of the plaﬁ (except the plan, itself), the public groups
discussed all of the recreational opportunities suggested in the
recreation plan and recommended modifications to some of the
opportunities. Recommendations were also made to conduct an
impact study on the effects of a possible canoe ‘route for the

area.

The recreational opportunities were further evaluated in
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May, 1980 when more detailed plans were presented. 'No forhal
information package was presented at this meeting although the
Parks and Outdoor Recreaﬁion Division's representative was
avaiiable td answer any queries.

The regional aspects of recreation planning have drawn much
attention from committee members. Public groups have indicated
that greater attention was needed 4 regarding recreational
opportunities available elsewhere in the Pitt Valley. The CAMS
should provide regional information on opportunities elsewhere

which could influence future planning decisions at the PWMA,

Decisions and Rationale Conveyed

All major planning and management decisions, have been
announced at committee meetings. However, rationale for these
decisions has not always been presented at the meetings. This
sub-criterion was not satisfied in the second decision to change
the hunting regime.

The first hunting regime for the PWMA was presented at the
April, 1978 meeting after the expiry of the Sturgeon Slough Gun
Club lease. When the F&WB presented the 1978/79 hunting regime,
an information sheet was distributed to all members explaining
the rationale for the decision. Although subsequent opposition
was expressed towards this decision in the form of letters to
the F&WB and the Minister of Recreation and Conservation, the
dissenting organizations registered complaints based wupon ‘the
substantive nature of the hunting regime rather than committee
procedure.

The hunting regime for 1979/80 did not receive the same



83

procedural treatment. The decision to change the hunting regime
was announced at the April, -1979 meetiﬁg without any rationale
to justify the change. 1In letters from the Minister of the
Environment replying to criticism of this decision, the hunter
organizations were informed that the change was made because of
criticism regarding the failure of the F&WB to consider non-
consumptive users at the PWMA. Further rationale was presented
regarding the need for a permanent wildlife refuge in the area
and the amount of area still open to hunting. This rationale,
however, was presented after the decision was announced and only
to those organizations which had written to the Minister.
Rationale should be presented at the time a decision 1is
announced in order to inform all members of the reasons behind
the decision. It is inappropfiate to inform only those members
who object to the decision.

Decisions and rationale regarding the management plan, the
Sandhill Crane reserve and the recreation plan have been

presented to the committee in an adequate procedural manner.

Summary of Information Criterion

3

In a letter from thev F&WB to Dr. Leach, the F&WB
maintained, "What our Committee is expected to do is to provide
the Branch with as complete as poséible an assessment of
management alternatives" (letter from Burgess to Leach, July 9,
1979). The evaluation has 1indicated, however, that this
objective has not been accomplished.

Alternative planning and management étrategies have not

been generated for most of the issues. Because of the absence
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of management alternatives, very little 1information has been
produced with which to evaluate alternatives. Decisions and
rationale for decisions have been announced at committee
meetings, with the -exception of the rationale concerning the

second change in the hunting regime.

INTERACTION

Opportunity for Resolving Differences

The F&WB has encouragea debate among committee members as a
means of resolving differences. All members have had equal
opportunity to participate in discussions and debates. However,
very little bargaining or compromise has occurred on issues
where differences of opinion have existed, neither within nor
outside committee meetings.

For a .bargaining process to be effective, information
should be generated regarding the alternatives which reflect
different values. In the case of the management plan, no
alternatives were presented prior to the formulation of the plan
so very little interaction occurred among committee members
either within or outside committee meetings. No interaction
occurred among committee members regarding the AFN alternate
plan because it 'was not formally presented at a committee
meeting.

Very little interaction took place among intérést groups
when the allocation of a Sandhill Crane reserve was being
discussed.‘ The AFN were supported by other naturalist groups on
the committee but no interest group openly objected to this

allocation.
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With respect to the issue regarding a change in the hunting
regime, where hunter and non-hunter groups had differences of
opinion regarding the future of.hunting at the PWMA, very little-
information was generated nor were alternatives formally
presented on which a bargaining process could have been based.
Although the F&WB did not refuse to consider alternative
solutions to a change in the hunting regime, their failure to
formally announce that a change was anticipated precluded any
opportunity for the public groups to bargain on possible
alternative changes. |

When the opportunity to bargain has been presented and
differences have not been resolved, then it is the prerogative
of the decision-maker to make a decision based upon the
preferences 1indicated by the public groups and any other
information which is pertinent to the decision. The F&WB
believed, based on previous heated discussions regarding the
hunting regime, that the hunter and non-hunter groups were not
willing to compromise on a solution to the issue. Neither the
hunter nor non-hunter groups‘ had made any attempts during
committee meetings to compromise on the hunting issue. However,
if these groups had been aware that a change was being
contemplated by the F&ﬁB, then a bargaining process might have
ensued. |

Differences have also been indicated regarding the planning
for recreational facilities at the PWMA., Although the initial
recreation plan was conceptualized without any formal committee
input, committee members haveihad the opportunity to debate all

aspects of the plan and to suggest modifications to the plan.
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The CAMS should provide additional information regarding
recreational opportunities over a larger area. This information
‘should provide a sufficient basis on which a bargaining process,

if necessary , can take place.

Co-operation Demonstrated By Government Agencies

All government agencies on the Advisory Committee have
indicated a willingness to work with the public groups. The two
agencies which have had the greatest interaction with the public
groups are the F&WB and the Parks and Outdoor Recreation
Division.

The F&WB has indicated a willingness to discuss issues of
concern to ‘public groups. With regard to the Sandhill Crane
reserve and some of the management plan proposals, the AFN
expressed concern about these issues at the initial stage of
discuséions and, as a result, the F&WB was willing to modify its
original proposals. The F&WB also co-operated with the public
groups in organizing a special meeting to discuss the recreation
plan.

The Parks and Outdoor Recfeation Division has also co-
operated with public groups on the committee. Representatives
from this government agencybmet with members of the naturalists'
groups and DARD to discuss recreational opportuhities at the

PWMA prior to the development of the initial recreation plan.



Summary of Interaction Criterion

Although the opportunity for bargaining among affected
interests has not been denied, the lack‘of a structured process
inhibited bargaining or compromise from taking place on issues
where differences of opinion existed, pérticularly with respect
to the hunting regime.

All government agencies have been willing to discuss issues

of concern to the public interest groups.

EFFECTIVENESS

Participants' Efforts Are Productive

The naturalists' groups expressed mixed feelingé about
their participation in the planning process. At the outset, the
naturalists' groups did not feel that their participation in
planning and management decisions was effective because the F&WB
was too set in their _support for hunter-oriented management
policies. One member even went so far as to describe the early
meetings as a "ritual dance" because the F&WB was noﬁ listening
to naturalists' views. This notion of ineffectiveness can
easily be seen in the number of letters written to the Minister
indicating the naturalists' lack of satisfaction concerning

management decisions.

The naturalists eipressed greater satisfaction with more
recent participation in the committee's operation. They felt
that their participation was beginning to influence the F&WB
because the Branch was now taking a broader outlook on wildlife
management. The naturalists iﬁditated that the F&WB was giving

greater consideration to non-game species and to non-consumptive
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uses of wildlife in its overall management strategies.

Committee members representing hunter organizations.were
divided 1in their satisfaction .with the operation of the
committee. Two members felt that their participation haa been
worthwhile because of the importance of increasing the
productivity of the Pitt marshes for waterfowl and because the
committee provided adequate opportunity for public input into
management decisions leading towards this endeavour. One of
these members, however, was not satisfied with the procedure by
which the hunting regime was changed.

Two members from the hunter organizations stated that their
efforts had been of 1little wvalue. Both members expressed
dissatisfaction with the hunting regiﬁe and with the manner in
which the change was made. They 1indicated that political
considerations overruled sound biological data in this decision.
They also stated.that management decisions to date have been
ineffective 1in increasing the productivity of the marsh for
waterfowl.

Hunter organizations had not expressed dissatisfaction with
any aspect of the committee until the decision to change the
hunting regime was announced 1in April, 1979. Prior to this,
they had not sent any letters to politicians nor had they made
any comments in meetings indicating that they were dissatisfied
with the operation of the committee. Most of the
dissatisfaction appears to have been generated from the decision
to change the hunfing regime. This was the first decision in
which the hunters were compelled to éccept a "compromise" with

the p;eferences expressed by the non-hunter groups.
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Decisions Should Be Implemented

Of the three major 1issues on which decisions have been
made, two have had problems during the implementation stage.
Problems arose during the construction of the crane dyke when
the construction company was given the original plans without
the modifications ‘agreed upon by the committee. The F&WB was
fortunate to notice this error before considerable damage was
done. However, during the construction of the proper dyke,
material was excavated on the bog side of the dyke. This,
again, was contrary to the plans agreed to at committee
meetings.

The change in the hunting regime has been implemented but
the success of implementation depends upon the enforcement of
the hunting restrictions. Both hunter and non-hunter groups
stated that the F&WB does not have enough staff members in the
area to adequately enforce the current hunting regime.

-«

Summary of Effectiveness Criterion

g

Almost every public group representative qualified the
" extent  to which their participation had been of value to the
decision-making process. Most of these members felt that, on at
least one of the issues, their contribution was disregarded or

they were not given adeguate opportunity to participate. -
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EFFICIENCY

Process Not Wasteful of Time or Resources

In the absence of exact data on time and resources involved
in the Advisory Committee mechanism, the assessment of this
criterion is based upon the perceptions of the F&WB and other
govérnment agencies as to whether committee activities are a
productive use of their time, whether problem solving is any
easier, and whether the Advisory Committee mechanism lightens
the workload of the government agencies.

The F&WB perceive a number of benefits arising from the
Advisory Committee mechanism. Since the Branch does not have a
strong background in non-game species, it is able to draw upon
the knowledge and experience of the nafuralists' groups in
formulating plans and management strategies involving these
species. Tﬁe committee mechanism has also succeeded in avoiding
problems because member organizations are able to better
appreciate the views of other organizations and have shown a
willingness to compromise on certain issues. Communication with
members is muchA easier in éommittee meetings than by writing
letters or making telephone calls to each member. Thé F&WB can
obtain political support for their decisions when the decisions
have been recommended by the committee. The committee is also a
good form of public relations because the Branch now has much
better rapport with public interest groups than before.

The major cost for the F&WB is the staff time required in
preparing for and conducting committee meetings. Although much
communication takes place during meetings, the F&WB must still

respond to enquiries which follow committee meetings as well as
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to letters to the Minister and to the local newspapers. The
F&WB estimate that six to eight mar-days are required for each
committee meeting. A further cost is the restriction on freedom
of action. .The' F&WB can no longer go ahead and initiate
experiments or research projects without first presenting these
ideas to the committee for their comments.

In weighing the benefits and costs of the committee
mechanism, the F&WB feels that the public involvemént process‘is
an efficient decision-making mechanism for the management of the
PWMA. Substantial benefits are achieved through this process
and the cost of not having the committee to advise on decisions
could be great.

However, the F&WB are aware that the operation of the
Advisory Committee is not as efficient as it could be. Because
of the heavy workload of the Regional Office of the F&WB, very
little time is available to prepare proper information packages
for committee members prior to meetings or to follow-up all
enquiries made at or following the meetings. Although this
would increase the cost of the process, the F&WB perceive that
the public relations benefits would probably outweigh the
additional costs. However, the F&WB's budget is not sufficient
to allow this additional effort to be made.

All government agency representatives indicated that the
time énd. resources spent on committee activities was very
productive. Representatives from DARD and GVRD considered their
participation to be productive because ‘it ensured a broader
outlook on the planning for recreational opportunities at the

PWMA, Other agency representatives considered their



92

participation worthwhile because they could discuss their
agency's concerns when all interested organizations were
present. This helps to ease the workload during their regular

working hours.
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CHAPTER 5

RECOMMENDATIONS AND CONCLUSIONS

The goal of public involvement in a management system is to
reach better decisions by making the decision-maker aware of a
range of alternative solutions reflecting the values of all
affected 1interests and by making him aware of the support for
the various solutions.

The Advisory Committee for the PWMA has opened up the
decision-making process a great deal. The evaluation of the
committee has indicated that there is a good cross-section of
affected interests reflected in the membership of the committee,
except for those interested in certain récreational uses of the
area. . Although the conservation groups have recreational
interests, they do not adequately represent all recreational
opportunities (such as the use of.the boat launch ramp, hiking,
etc.). Since the provision of recreational opportunities is
designated as the second objective of the area and since all
individuals and organizations are assumed to be self-interest
maximizers, any decisions pertaining to recreational uses should
have input from all interests affected by these opbortunities.

A corollary of public choice theory 1is that government
organizations .tend to develop objectives which serve the
interests of members of -the organization rather than the
interests of society. Therefore, the GVRD and DARD, which
represent the recreational interests  of their regional

districts, cannot be assumed to adequately represent all



94

organizations interested in recreational opportuhities_ in the
area. It is, therefore, recommended that:

Public groups, §ther than those already represented on

the committee, which are affected by recreational

developments at the PWMA should be encouraged to

participate in the planning process pertaining to
recreational opportunities in the area.

The question which now arises is how should those interests
affected by the provision of some recréational opportunities at
the PWMA be identified? One possibility for identifying these
recreational groups is to 1identify a regional or provincial
public interest group concerned with recreational opportunities
of the type offered at the PWMA and to have this group -either
represent recreational uses or suggest local groups interested
in recreational opportunities in the area.

The second and most important feature of the planning
process revealed by the evaluation is the lack of a systematic
process for advising the F&WB on the planning and management of
the area. The terms of reference for the Advisory Committee
(see Appendix B) do not indicate any structure which should be
followed by the Advisory Committee. The absence of a structured
" process has meant that committee members have not known exactly
wvhen and how they should have been participating to adequately
represent their interests in the four issues. It has meant that
alternative strategies have not been generated. It has meant
that information for -evaluating alternatives has not been
forthcoming. And it has meant that interaction among
participants as a means of resolving differences has not

occurred because there have been no alternatives on which to

bargain. These deficiencies have meant that the public interest
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groups have not had adequate opportunity to represent their
interests in the decision-making process.

Three elements that might be part of a structured process
are suggested; The first is a 1long-range plan on which the
Advisory Committee can base 1its advice. The present 5-year
plan, which was drafted in 1976, should be wupdated to account
for new information and any changes in the objectives for the
area. A new long-range plan 'should be wupdated annually to
provide a continuous long-term perspective on the management of
the area.

_The second element of a structured process 1is an annual
plan which sets out exactly what is toAbe accomplished during
the twelve month period in order to progress towards the
achievement of long-term objectives. All affected interests
should be given the opportunity to present their preferences
regarding management efforts which would take place during the
ensuing twelve month period. These alternatives should be
debated ét committee meetings and the F&WB would be advised
regarding the outcome of the debate. An important component of
this procedure is that it should take place at a crucial period
in the budgeting process for the F&WB.

The third element is the establishment of a budget for the
management of the PWMA. At present, DU provides the majority of
the funding for construction works in the management érea while
F&WB provides the bulk of the funding for implementing smaller
habitat management strategies and for enforcement of
regulations. In the future, the F&WB will probably be

responsible for funding most of the user facilities for the
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area, since it is the managing agency for the area. Under the
present budget arrangement, any expenditures by the F&WB for
managing the PWMA are drawn from an overall budget for the Lower
Mainland region. Under this arrangement, the F&WB has the
opportunity to shun management strategies which it does not
agree with by maintaining that there is not sufficient money nor
staff to carry out these strategies. Also, if the F&WB was to
obtain a larger budget or additional staff, there 1s no
assurance that these resources would be allocated to the PWMA.

In light of the previous discussion and in 1light of the
behavioral characteristics of committee members assumed by
public choice theory, it is recommended that:

The F&WB, in conjunction with the advice from the

Advisory Committee, should produce a long-range plan,

to be updated annually, on which the committee can

base its advice;

The Advisory Committee planning process should

incorporate annual plans which are produced at a

crucial time in the F&WB budgetary process and which

specify management strategies, their priorities and

the allocation of resources towards the attainment of

these strategies; and

A specific budget should be established for the

management of the PWMA,
These recommended changes in the structure of the committee
operation will provide all affected interests with the
opportunity, on a regular basis, to present their views on the
short-term and long-term management of the area.

Accompanying this change in the structure of the committee,
should be a strengthening of the rules under which the committee

operates. More specifically, the terms of reference should be

strengthened to indicate how issues should be discussed and what
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procedures should be followed by both committee members and the
F&WB. These rule changes should apply to the discussion of
issues in formulating the annual management plan, issues not.
resolved in the annual plan and any unforeseen 1issues which
arise during the course of managing the area.

Three basic weaknesses in the planning process are
indicated by the evaluation: (1) committee members have not been
aware of the substance of topics to be discussed at meetings;.
(2) éommittee membe;s have not had adequate opportunity to
suggest alternative solutions to issues before plans are
prepared and decisions are made; and (3) information for
evaluating proposed management strategies has .not always been
'forthcoming.

In order to allow all member organizations to adequately
represent their'interests in the PwMA, the following rules
should be incorporated 1into the terms of reference for the
Advisory Committee:

The F&WB will prepare detailed agendas for circulation
prior to each committee meeting.

The agendas will be accompanied by problem statements
regarding the most important items on the agenda and
by information pertaining to the problem which can be
used as a basis for discussion.

The Advisory Committee will be asked to propose
alternative solutions to all 1issues prior to the
formulation of a 1long-range plan, annual plans and
strategies for specific management issues.

To the greatest extent practicable, the F&WB will
provide information on the environmental, economic,
social and regional consequences of alternatives.

Public choice theory, as stated earlier, assumes that all

individuals and organizations are self-interest maximizers. The
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provision of information at the time when issueé are being
formulated will allow committee members to prepare their
positions prior to meetings and ﬁo gather any further
information which would be supportive of their interest in a
specific issue. The generatidn of alternative solutions for all
issues should allow each entity to engage 1in a bargaining
process in which each party has the opportunity to give wup
something in exchange for something else more important to them.
In order to be effective, bargaining requires good information
on which to evaluate the importaﬁce of various issues to each

affected interest.

CONCLUSIONS

Brown (1972) states that the failure of advisory committees
is a common occurrence because of the lack of experience which
administrators have with this type of public input. It should
be understood that it is not an inherent evil in the F&WB which
caused the weaknesses in the decision-making process, but more
likely an wunfamiliarity with this kind of. process and a
necessity to adjust to wunfamiliar values (i.e. the non-
consumptive users) in the decision process.

Although many criticisms. have been made in this study
regarding the operation of the decision process, the PWMA
Advisory Committee can be a good forum for public participation
in the management system for the PWMA. If the recommendations
outlined 1in the previous section are incorporated into the
committee process, a better outcome can'be expected in terms of

the normative elements of the decision-making process and in
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light of public choice theory. It is impractical to hope for
optimal solutions and decisions to arise from the process
because it is difficult to reach an agreement on  what
constitutes the optimal. However, an improved process
incorporating public involvement will take decisions a step

closer to this ideal.
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Appendix A: Proposed Wetland Policy

1. General Policy Statement

(a) Wetlands embody a wide array of public benefits and
thus those which are now Crown should remain so. Wetlands which
have been alienated and are identified as having significant
public values should be secured by the Crown.

(b) The use of wetlands should primarily be determined
through regional resource committee planning but with due
consideration for provincial and national needs.

(c) The allocation of  a wetland area to any use or
combination of uses must be based on sound economic,
environmental and social criteria.

2. Development Policy for Wetlands for which the Fish &
Wildlife Branch has Management Responsibility

(a) The Land Management Branch (L.M.B.) is recognized as
being responsible for providing the administrative process for
the coordination of land use and management. Final consignment
of wuse (an administrative process) by the L.M.B. will be
consistent with recommendations of Regional Resource Committees
and shall reflect sound economic and ecological principles.

(b) Wetlands consigned for conservation which are in a
natural or near natural state will be left undisturbed except
where it can be clearly demonstrated that active enhancement
will result in a significant increase in productivity and
associated benefits. ~

(c) Wetlands consigned for conservation which have in the
past been heavily modified by man's activities will be actively
managed for integrated uses and enhanced for fish and wildlife
production.

(d) Policy advisory committees will be formed by the Fish
and Wildlife Branch, and management plans developed will be
submitted to the L.M.B. for circulation to other interested
agencies and the public before finalization, Optimization
rather than maximization will be the rule 1in development
schemes.

Suggested groups and agencies for membership on policy advisory
committees relating to wetland management:

Provincial Agencies

Fish and Wildlife Branch
Forest Service

Water Resources Service
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Dept. of Agriculture
Range Division

Land Management Branch
B.C. Land Commission

Parks Branch

Qutside Agencies

Canadian Wildlife Service

Canadian Fisheries Service

Inland Waters Directorate

Regional Districts

Ducks Unlimited

B.C. Wildlife Federation or representatives

B.C Federation of Naturalists or.representatives
B.C. Cattleman's Assn. or representatives

N.B. Not all of these groups would necessarily be represented
on any one committee.
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Appendix B: Terms of Reference For Advisory Committee

1. The function of the Committee is to provide advice to the
Fish and Wildlife Branch on matters of management policy in the
Pitt management area. Authority for making final management
decisions rests with the Fish and Wildlife Branch. The
Committee will convey recommendations on matters of policy to
the Regional Office of the Fish and Wildlife Branch.

2. The Committee will provide advice and make recommendations
within the context of broad policy for wetlands as laid down by
the Fish and Wildlife Branch.

3. The Committee will review written, visual and oral
presentations on matters of policy and management presented by
the Branch, or by the Committee members themselves.

4, Committee members are encouraged to discuss proposed policy
and management plans with other members of the agencies or
groups which they represent, and to formulate policy ideas and
plans for committee discussion.

5. The Committee will be expected to suggest appropriate
modifications to preliminary proposals put forward by the Branch
or by individual Committee members.

6. The Committee will advise the Branch as to the suitability
of a detailed management plan, including statements of
management policy, the whole arrived at after extensive
discussion by the Committee.

7. The Advisory Committee will be made up of one or more
representatives of the following agencies or groups, with
further representation to be added on advice of the Committee:

Fish & Wildlife Branch Canadian Wildlife Service

Parks Branch Ducks Unlimited

Water Resources Service Pitt Polder Ltd. :

Dept. of Agriculture Greater Vancouver Regional District
B.C. Land Commission Dewdney-Alouette Regional District

B.C. Wildlife Federation

Pitt Waterfowl Management Association
Federation of B.C. Naturalists
Alouette Field Naturalists

8. The Branch, on advise of the Committee, will hold a series
of Committee meetings,. leading to the development by a Branch-
designated Management Committee of a detailed management plan on
or before April 15, 1976. .



