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Preface

As the current trustee of land and resources in northern
Canada, the federal governnent recognizes that it nust seek
to bal ance pronotion of econom c devel opnent with protection
of the environment and conservation of resources. In the
last ten years, the federal governnent has provided generous
financial incentives for devel opnment of non-renewable
resources in the North but has not established a single new
conservation area in the Northwest Territories or the Yukon
Territory.

In northern Canada there are many areas inportant for
wildlife, such as caribou calving grounds and wetl ands where
birds nest, rear young and stage mgrations. Many ot her
areas in the North are inportant for their flora, geol ogical
features, or other natural attributes. Nearly 150 of these
environnmental |y significant areas (ESAS) were identified and
mapped by scientists in the late 1960s and early 1970s

t hrough International Biological Programme (IBP). In 1982,
the federal Departnment of the Environnent identified 136
“special places” in the North worthy of conservation. Many
of these sites should be established as national or
territorial parks, national wldlife areas, or territorial

w ldlife preserves and sanctuari es.

The federal Departnment of Indian Affairs and Northern

Devel opnent (DIAND) acknow edges that conservation of ESAS
Is part of its northern devel opnment strategy but has been
unable to establish specific conservation areas in the

Nor t h. In 1983, DIAND established a task force on northern
conservation to advise the federal and territoria
governnents on how a northern conservation policy can be
devel oped and inplenented through |and-use planning.

The research reported in this nonograph was conmm ssioned by
the Canadian Arctic Resources Commttee (CARC) to devel op
new i deas and nethods for protecting ESAS in the North.
These proposals are directed primarily to those who now are
deci ding how the bal ance between conservation and

devel opnment in northern Canada will be achieved.

Dr. Terry Fenge
Director, Policy Studies
Canadi an Arctic Resources Commttee
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Executive Summary

1. This discussion paper focuses on the devel opnent of
a method for planning and nmanagi ng environnental ly
significant areas (ESAs) in the Northwest Territories
(N.W.T.).

2. The principal concern in this discussion is how to
match such areas with appropriate acts and agencies so that
each ESA can be managed to protect its wildlife, its
geol ogy, its scenic beauty, or its unique character. The
devel opnent of a co-ordinated system of national parks,
nati onal | andmarks, water reserves, national wildlife areas,
territorial parks, or other nmnanagenent types would include
private as well as public lands to preserve the natural
systens upon which we all depend.

3. A brief discussion of the current situation in the
N.W.T. outlines the constraints on ESAS that include
unsettled native |and clains; evolving relations anong
federal and territorial governments and agencies; |ack of
conprehensi ve | and-use planning and managenent; evol ving
territorial, regional, and |ocal governnments; and the
uncertain economc, social, and political environnent.

4. The conpetitiveness, conplexity, and uncertainty
that appears to characterize the planning and managenent of
ESAS is likely to continue for years. Therefore it seens
essential to develop a bridging institution or co-ordinating
body that will be flexible enough to provide for ESAS now
and also will be able to nerge into different managerial and
political systens at sone tine in the future.

5. From an assessnent of the managenent character of
exi sting agencies dealing with ESAS in the N.W.T. it seens
that, although Iimted individually in various ways, nost of
t hem have the powers and neans of developing ESAS if an
effective bridging institution could bring together their
strengths and capabilities.




6. After reviewing the proposed N.wW.T. Fish and
Wldlife Board, the existing N.W.T. Water Board, the
proposed Nunavut WIdlife Managenent Board, the Illinois
Nat ure Conm ssion, and other co-ordinating bodies, three
alternatives are proposed for consideration for application

in the NWT.: (1) a Natural Heritage or ESA Board; (2) a
Nat ural Heritage or ESA Advisory Comm ssion; and (3) a
Nat ural Heritage or ESA Advisory Council. Sone essenti a

characteristics of any bridging institution or co-ordinating
body are al so di scussed.

7. The bridging institution could help to increase the
range of techniques used in protecting and managi ng ESAS.
From a discussion of the advantages and di sadvant ages of
purchase and | ease backs, conservation easenents, and other
techniques, it is noted that few of these have been used in
the NWT., partly because of the ubiquity of federal |and
owner shi p. Ways of protecting ESAS while allow ng for sone
appropriate |land uses are considered briefly but, so far,
few such nmeans have been used in the territories.

8. A co-ordinating body al so could assist by
establishing the managenent objectives and nanagenent types
for a systemof ESAS in the Northwest Territories. Analyses
of managenent objectives and managenent types, including
national and territorial parks, are discussed.

9. The co-ordinating body also could play a role in
mat ching the national parks, territorial parks, wldlife
preserves, and other managenent types with proposed ESAS. A
nmet hod of classifying candidate areas into groups
appropriate for certain nmanagenent types is being devel oped
in a conpani on study by Theberge and Smth.

10. In order to balance use with protection, the
bridging institution or co-ordinating body would al so need a
good nethod for the mapping and anal ysis of |and use. A set
of | and-use maps show ng roads, dams, or other structures,
transport corridors or other functions, historic or cultura
significance, and |and-use conflict or natural constraints,
as devel oped for studies of ESAS in the Yukon Territory,
provi des a useful exanple.

11. To match proposed ESAS with appropriate
managenent, the bridging institution would require a neans
of analyzing the strengths and weaknesses of agencies, acts,
and ot her policy tools. Suggestions for such anal yses
I nclude the use of mandates, permtted and non-permtted
uses, track records, and other criteria.




12. In conclusion, the inportance of conprehensive
| and-use planning is enphasized in relation to the planning

and managenent of ESAS. As a source of ideas for
application in the NWT., the exanple of the Australian
G eat Barrier Reef Marine Park is cited as being worthy of

careful consideration.



| Introduction

The problem of how to pronote desirable changes in the
| and use, the econony, and the society of the North, while
protecting both the traditional ways of life and the
envi ronment upon which they depend, has been with us for
many decades. Indeed, in the |ast decade or so the federa
governnent has been committed to a policy of bal anced
devel oprment in the North. However, many i ndividuals and
groups in governnent, industry, and northern and Canadi an
society generally are not satisfied with the progress nmade

toward this elusive goal. On the international scene,
concern is growi ng about the degree to which Canada is
fulfilling its responsibilities for conservation of flora

and fauna and ot her aspects of the northern environnent.

Three general ways to provide for devel opnent while
controlling its effects on existing |and-use activities and
envi ronnent are: first, general laws and regul ations (for
exanpl e, the northern |and-use regulations); secondly,
reserves or protected areas in which certain |land and
resource uses and their undesirable effects are prohibited
or strictly controlled (for exanple, national parks or
territorial wildlife sanctuaries); and thirdly, |arge-scale
institutional changes (for exanple, the introduction of the
Envi ronnental Assessnent and Review Process (EARP) in the
1970s)

I deally, the three nethods should interact in a
conpl enentary, conprehensive, and effective manner to
provide for both devel opnent and environnmental protection as
econom ¢ and technical growmh and |and-use change unfold
over the years. Sone Canadi ans feel that this has, indeed,
been the case. G hers feel that the effectiveness of the
| and- and water-use regul ati ons have been unsatisfactory and
that EARP and other new institutional arrangenents require
consi derabl e i nprovenent.




O principal interest here is the second of the three
met hods outlined, nanely that dealing w th designated
reserves and protected areas. Such designated areas are
essential to the protection of wldlife, calving areas,
wet | ands, endangered flora and fauna, acquifers,
archaeol ogi cal sites, and other special places.

I nsufficient progress has been made in establishing such
areas in the North in recent years. In this report, an
analysis is undertaken of the obstacles and some mneans of
overcom ng themin the context of what are termed
environmental |y significant areas (ESAS).

The ultimate aimis to balance different |land uses wth
the varying biophysical and cultural characteristics of
speci al places through the design and application of a co-
ordinated set of institutional arrangements. Strict
managenent types, such as a national park, would be used
where little human interference could be tolerated, for
instance to preserve a representative exanple of a northern
ecosystem A national wildlife area could be established on
contiguous |ands where the major conservation goal mght be
the protection of certain wildlife species, and where, wth
appropriate safeguards in place, a wider array of |and uses
could be permtted. Territorial parks, or special
provi sions under the |and-use regulations, could also be
establ i shed on sonme adjoining ESAS in accordance wth
devel opnent obj ectives, |and use, and environnental
ci rcumst ances. Such an interwoven tapestry of different
arrangenents for |and managenent thus would provide for
appropriate use and protection of the ESAS upon which |and
use in large surrounding regions often depends.

This study was comm ssioned by the Canadian Arctic
Resources Committee (CARC). Research began formally in My
1982, followi ng an organizational workshop attended by
menbers of CARC and interested nmenbers of the Faculty of
Environnental Studies at the University of Wterl oo. About
four weeks were spent planning the research, after which a
neeting was held in Yellowknife, NWT., with the study’s
Consul tative Conmmttee, whose nenbership is listed in
Appendi x A. In the following three nonths, interviews and
office and library research were conducted, notably in
Qtawa and Yellowknife. The people interviewed are |isted
in Appendi x B.

A draft paper was prepared in the fall of 1982 and was
submtted to CARC for circulation to nenbers of the
Consultative Conmttee for their comments early in 1983. It
al so was nade available by CARC to sone participants at a
DIAND Conservation Wrkshop in Witehorse in March 1983. A
revised draft was made available to some participants at
CARC's Third National Wrkshop on People, Resources, and the
Environnment North O 60: in Yellowknife in June 1983. A




further revision was provided to CARC and was distributed to
the Consultative Conmittee in July 1983. nly a few witten
comrents have been received on the various drafts but the
aut hors have benefited from nunmerous verbal comments and

di scussi ons.




Il Purposes and Motivation

The authors were asked to analyse and to nake
recomrendati ons upon institutional arrangenents for planning
and managi ng ESAS in the Northwest Territories. The
enphasi s was on the devel opnent of a nmethod for planning and
managi ng ESAS that could be applied by both governnent and
private agencies. A conpanion study conducted by J.B.
Theberge and Paul Smith has as its principal purposes:
first, the identification of areas neriting ESA status; and
secondly, the developnment of a classification or screening
system that would group such areas into broad types, each of
whi ch could then be linked to different fornms of nanagenent.
Thus , wildlife areas, representative ecosystens, and
hydrol ogic or geologic features definitive of ESAS could be
managed appropriately through the devel opnent of a co-
ordi nated system of national parks, national |andnarks,
wat er reserves, national wildlife areas, territorial parks,
gane sanctuaries, or other institutional arrangements.

These arrangenents woul d involve appropriate managenent of
private as well as public lands to preserve the natural
systens upon which we all depend.

Basically this co-ordinated system woul d provide for
managenent of the renewabl e and aesthetic resources of the
Nort hwest Territories in accordance with the main goals of
the Wrld Conservation Strategy (Al len, 1980, pp. 12-15):

.the maintenance of essential ecological processes and
i fe-support systens;

.the preservation of genetic diversity; and

.the use of species and ecosystens in such a way as to
sustain them

Such arrangements woul d provide for recreational,
tourist, educational, scientific, and other uses as well as
for environnental protection. The aimis balanced | and use
inthe N.W.T. Figure 1 illustrates the relationships
i nvol ved anmong specific |and uses, broad |and-use types, and
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various institutional arrangenents. The broad | and-use
types are nodified from Naysmth (1976) and i ncl ude
preservation, protection, and nultiple and extractive use.

There are two broad schools of thought concerning ESAS
in the Northwest Territories. On the one hand are those
peopl e who believe that such areas already are being nmanaged
reasonably well, or at least as well as current economc,
social, and political circunstances permt. From this
perspective, the gradual identification and establishnent of
nati onal parks, territorial parks, wldlife areas, and other
managenent types is all that can be expected, given the
present conpetition for land use from m ning, hydro-
electricity, transport, defence, petroleum and other uses
in the N.W.T. People who hold this view enphasize that two
nati onal park reserves, Nahanni and Auyuittug, were created
in the Northwest Territories in 1972, and that Wod Buffalo
Nati onal Park has existed since 1922 (Nelson et al., 1979).
Also, a tentative agreenent has been reached recently for a
new national park on northern Ellesmere |Island (Mnister of
the Environment and GNWI, 1982). Proposal s for six other
nati onal parks and | andmarks al so are being considered
(Parks Canada, 1982, p. 4).

Furthernore, the territorial governnment has created a
nunber of small community and waysi de parKks. One hundred
and twenty-two International Biological Program (IBP) sites
(DIAND, 1982b, p. 101) have been identified and proposals
for the land use of these areas are said to receive carefu
revi ew under the |and-use regulations (Revel, 1981). The
first national wildlife area in the Northwest Territories is
to be established at the Pol ar Bear Pass IBP site on
Bat hurst | sl and. Under the territorial |and-use regulations
adm ni stered by DIAND, caribou-calving and other speci al
areas are being identified and given appropriate treatnent
as devel opnent proposals are screened (Cooper, 1981; Darby,
1978 and 1980). Fl oodpl ain and ot her zoning near
communities also is being considered by |ocal governnents
(Baker Lake, 1981).

On the other hand is a second group of people who
bel i eve that action on all types of ESAS is slow and that it
is not in accordance wth need. For exanple, the Pol ar Bear
Pass National Wldlife Area is the first specific managenent
proposal to result froma study of six IBP sites conducted
by a joint federal-territorial commttee since 1975 (Fenge,
1981). One hundred and sixteen other IBP sites have not yet
recei ved formal nanagenent review. Mor eover, al though |arge
recreational and natural environnent parks can be
establ i shed, none have been created, despite territoria
pl anning for them (see section Il Table 1). This delay is




largely a result of the federal government’s reluctance to
designate land for such purposes, partly because of the
desire to integrate such proposals into the new
conprehensi ve | and-use planning process currently underway
(DI AND, 1982b), and partly because of the perceived need to
settle native land clains before nore land is set aside.

Anot her, as yet unsuccessful, exanple is the attenpt to
set aside national w | derness parks and other ESAS in land-
clainms-settlenment agreenents, notably the agreenment in
principle by the Commttee for Oiginal Peoples’ Entitlenent
(COPE) for the northwest Arctic (COPE, 1978; Hunt et al.
1979; Keith and Wight, 1978). In this agreenent the native
people identified an area of 13 000 square km for a speci al
type of conservation nmanagenent, which would allow the
control of mning, tourism and other activities while
attenpting to retain wilderness qualities and to provide for
native uses such as hunting and trapping. The area would
be adm ni stered under a long-term joint agreenent between
governnent and native people.

It is the second group of people who feel that the
northern | and-managenent regi me has been skewed too far
toward the devel opnent of non-renewabl e resources side of
the | and-use spectrum (see Figure 1). They believe that
this has had, and is likely to continue to have, an adverse
effect on wildlife as well as on other renewable and
aesthetic resources of the Northwest Territories, to the
| ong-term detrinent of hunting, fishing, recreation,
touri sm education, research, conservation, and other uses.
It is their beliefs that have led to this study.




HI Constraints on Improvement of Arrangements for
Planning and Managing ESAS

Assum ng that there is a need to inprove upon existing
arrangenents for planning and nmanagi ng ESAS in the Northwest
Territories, the question becones one of determning the
means by which to acconplish this end. One of two
approaches can be taken. The first involves sone minor
nodi fications to existing institutions, with the enphasis on
bui | di ng upon avail abl e personnel and resources. The second
approach involves making major nodifications to the existing
system and thus virtually creating a new set of
i nstitutional arrangenents.

Exi sting arrangenents for ESAS in the N.W.T. constitute
a conplex and poorly understood system of |aws, policies,
and regul ati ons adm ni stered by various federal,
territorial, regional, and |ocal governnents (Table 1).
These arrangenents al so involve non-governnent agencies.
Many of these arrangenents were created relatively recently
and have not been used extensively yet. Furthernore, there
Is potential to co-ordinate the various agencies and groups,
thereby facilitating the planning and managi ng of ESAS
(Gardner and Nelson, 1980 and 1981). For example, a
federal -territorial park co-ordinating conmttee and a joint
task force were created to determne the appropriate
mechani sm for managi ng the proposed northern Ellesmere
Islﬁnd national park (Mnister of the Environnment and G\W
1982

During interviews conducted wth interested and
informed individuals in Yellowknife and Otawa, the
consensus was that the institutional system for ESAS does
not require major nodifications to perform nore efficiently
and effectively. Sone interviewes noted that although
I ndi vi dual agencies and groups did not possess the full
range of policies and procedures to achieve their goals,
sone did have conplenentary tools and powers. Mor e
therefore could be achieved, with greater econony, if a
better system for co-ordination existed anong them at the
various |evels of governnent. This matter is dealt with
nore fully in section IV.

11
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Table 1

Existing Arrangements for ESAS in the Northwest Territories

Agency Legislation

Regulations

Policies

Reserves/
Special Designations

Canada Department

of the Environment
Parks Canada National Parks Act,

1930, amended

1974

Historic Sites
and Monuments

Act, 1953
Canadian Canada Wildlife
Wildlite Service Act, 1973

Migratory Birds
Convention Act,
1917

National Park
Game Regulations,
1965

Wildlife Area
Regulations,

1977

Migratory Bird
Sanctuary
Regulations, 1974

Parks Canada
Policy, 1979

National Parks
Northern
Strategy, 1982

Proposed National
Marine Parks
Policy, 1982

Agreements for
Recreation and
Conservation,
1972

National parks
National historic
parks

Canadian landmarks

National marine parks
(proposed)

Heritage canals

Co-operative
heritage areas
Canadian heritage rivers

Historic places

National wildlife areas

Migratory bird
sanctuaries
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Table 1 cent'd.

Agency Legislation Regulations Policies Reserves/
Special Designhations

Federal Order in Environmental

Environmental Council, Assessment

Assessment 1973, 1977 Review Process

Review Office (FEARO, 1979)

Inland Waters Canada Water Comprehensive River basin study area

Directorate Act, 1970 Water Manage- (e.g., Mackenzie River)

ment Strategy

Canada Fisheries Act, Northwest National Fish Consideration
Department of 1970, amended Territories Habitat Manage- being given to marine
Fisheries 1977 Fishery ment Policy, in mammal sanctuaries and
and Oceans Regulations, 1978 preparation, 1982 Beluga sanctuary

Seal Protection
Regulations,
1978

Walrus Protection
Regulations, 1978

Narwhal Protection

Regulations, 1978

Beluga Protection
Regulations, 1978
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Table 1 cent’d.

Agency Legislation Regulations Policies Reserves/
Special Designations
Canada Territorial Lands Territorial Land Northern Land Land withdrawal

Department of
Indian Affairs
and Northern
Development
(DIAND)

DIAND and
Northwest
Territories
Water Board

Northwest
Territories
Department of
Economic
Development
and Tourism

Act, 1950, amended
1975

Northern Inland
Waters Act, 1970

Travel and Outdoor
Recreation
Ordinance,

1965

Use Regulations,
1977

Northern Inland
Waters Regulations,
1972, amended
1975

Guide Exemption
Regulations,

1965

Travel and
Development Area
Regulations, 1965

Use Planning,
1982

Conservation
Policy and Stra-
tegy, 1982

Hydrocarbon
Development
Planning Strategy
for Beaufort Sea,
1982

Policy of the
Canadian Govern-
ment for Northern
Canadain the
1970s, 1972

Tourism Strategy
for the NN\W.T.,
1982

Proposed ecological
reserves

Water management
area

Community-based
tourism areas
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Table 1 cent’'d.

Agency Legislation Regulations Policies Reserves/
Special Designations
Outfitters Regu-
lations, 1968
Territorial Parks Territorial Parks Territorial Parks Community park
Ordinance, 1973 Regulations, and Outdoor Natural environment
1975 Recreation Stra- recreation park
tegy for Develop- Outdoor recreation
ment, in prepara- park
tion, 1982 Wayside park
NWT Parks
Promotion/Marketing
Strategy, 1982
Northwest Commissioner’s
Territories Lands Ordinance,
Department of 1974
Local Government
Area Development Mackenzie Development areas

Northwest
Territories
Department of
Renewable
Resources

Ordinance, 1956

Planning Ordinance,
1974

Wildlife Ordinance,
1978

Development Area
Regulations, 1980

Wildlife Reguia-
tions, 1979

Reserves for open
space for parks, hazard
areas, and other land
uses

Wildlife management area
Wildlife sanctuary
Wildlife preserve

Wildlife management area
Critical wildlife area
Special management area
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Table 1 cent’d.

Agency

Legislation Regulations Policies

Reserves/
Special Designations

Northwest
Territories
Energy and
Resource
Development
Secretariat

Forest Protection
Ordinance, 1956

Environmental

Protection Ordinance,

1974
Resource
Development
Policy, 1982

Development impact
zones
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QG her interviewees identified a nunber of constraints
that limt the effectiveness of the current system and that
must be kept in mnd when considering any changes (Dacks,

1981) . These constraints include: 1. unsettled native
land clainms; 2. federal-territorial relations; 3.
I nteragency rel ations; 4. | ack of a conprehensive approach

to land- and resource-use planning and managenent; 5. t he
evol ving and uncertain nature of territorial governnent; 6.
the evolving and uncertain nature of regional and nunicipa
governnments in the NWT.; and 7. an uncertain externa
econom c, social, and political environnent. Brief comments
are made below on the individual and interactive effects of
each of these constraints.

Unsettled nativeland claims

Al t hough | and-cl ains issues have been discussed for
about ten years, their resolution remins uncertain. Even
if native groups and the federal governnment reach forma
agreenents in the next few years, controversy over more-

detail ed aspects of the settlenents wll likely continue as
has occurred, for exanple, with the Janes Bay agreenent
(Richardson, 1976). Various parties will continue to

guestion and to object to the alienation of land for various
pur poses such as national parks and territorial parks. The
federal governnent likely wll continue to hesitate to
designate land for |arge parks and reserves because of the
prejudicial effect, not only on native land clainms but also
on mning and other industrial devel opnents. On the other
hand, mning and other projects will continue to be approved
even though land clains are not settl ed.

Federal-territorial relations

The relative powers and roles of the federal and
territorial governnments in the Northwest Territories have
been much-debated issues for nore than 20 years, and have
been the object of two separate inquiries, the first by
Carrothers in 1966 and the second by Drury in 1980. Land
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ownership and control in the territories illustrate the
nature of the issues. The federal government owns nore than
99 per cent of the land and is reluctant to surrender any
land to the territorial governnent. Besi des this nonopoly
over the disposition of land, the federal governnent also
controls land use, with the territorial governnent having
only a limted opportunity to influence decisions directly.
As Drury (1979, p. 78) pointed out, the territorial
governnent’s efforts at planning are “severely constrained
by the [imted control it is able to exercise over the key
variables of land availability and land use.” On the other
hand, the federal governnent’s ability to plan and nmanage

| and conprehensively is limted by the lack of an agreed-
upon system at the political and governnmental |evel.

Interagency relations

At present, there is no conprehensive co-ordinated
approach to the planning and managenent of parks, wldlife
areas, or other managenent types either within, or between,
the territorial or federal governnments. At the federal
| evel , there still appears to be relatively little
managenent co-ordination between Parks Canada, which
adm ni sters national parks, national |andmarks, and other
areas, and the Canadian WIldlife Service (CWS), which is
responsible for national wildlife areas and migratory bird
sanctuaries, even though both agencies are now in the
Departnent of the Environment (DCE). Furt hernore, the
pl anni ng and nmanagenent systens differ significantly anong
t hese and ot her agenci es. Par ks Canada has a fornal,
conpr ehensi ve pl anning procedure for the national parks
programme, whereas CW5 has a fragnented and informal one.

Lack of a comprehensive approach

It is only recently that |and-use planning has been
given a significant thrust by both the territorial and
federal governnents. At the territorial level, the
Department of Renewabl e Resources and the Departnent of
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Local Governnent have taken leading roles, mainly by
assisting communities in the devel opnent of comunity plans
(GNWT, 1982). Although the focus of the Departnent of Local
CGovernnent is on lands within and surroundi ng comunities,
this includes a very broad area, beyond the settlenent
itself, designated as the “hinterland.” An exanple is the
Baker Lake Conmunity Plan in which the hinterland is

descri bed thus:

Lands within this area are primarily intended to
remain in their natural state, thereby
enconpassing such traditional activities as
hunting, trapping, fishing and recreation. Uses
that are necessary for the devel opment of the
comunity such as sewage |agoons, grave

extraction areas, garbaPe dunps and _ S
tel ecommuni cations facilities are permtted wthin
this area but should be sited to mnimze negative
inPacts by avoi di ng streams, ponds and significant
wi ldlife habitat (Baker Lake,1981, p. 20).

O her G\WI agencies oriented to comunity planning
i ncl ude: a. t he Departnent of Econom c Devel opnent and
Tourism through their community-based tourism programme
(Departnment of Econom c Devel opnent and Tourism 1982, pp.
14-18); b. the Environnental Planning and Assessnent
Division in the Departnment of Renewabl e Resources; and c.
the Energy and Resource Devel opnent Secretariat, which has
as its main purpose the evaluation of the inplications of
resource devel opnent projects. The recently rel eased
Resource Devel opnent Policy indicates the intention to
establish “Devel opnent |npact Zones” defined as

..a community, a group of communities or
geographi c area experiencing or expected to
experience extraordinary inpacts as a result of
resource devel opnment (Energy and Resource
Devel opnent Secretariat, 1982, p. 2).

At the federal level, the principal instrument for
| and- use managenent has been the territorial |and-use
regul ati ons, under which permts are issued for mneral
exploration and simlar activities (DIAND, 198la and 1981b;
Fenge et al., 1979, pp. 47-57). However, this process has
tended to be reactive and project-oriented, with little
consideration given to anticipatory or strategic planning
(Usher, 1973; Beakhust and Usher, 1973; Beauchamp, 1976).

Recently, however, greater recognition of the need for
a nore anticipatory approach to strategic planning on a
regi onal basis has energed, notably through experiences such
as the application for drilling approval in Lancaster Sound
(Jacobs, 1981; DI AND, 198lc). These and other circunstances
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have led DIAND to inaugurate broad initiatives in |and-use
pl anni ng and nanagenent (DIAND, 198l1a; DIAND, 1982b;

R chardson, 1982). The discussion paper approved by Cabi net
In August 1981 and the draft inplenentation strategy

rel eased in October 1982 outlined three structures: 1. a
Northern Land Use Policy Commttee to be conposed of senior
bureaucrats from various federal and territoria

departnments; 2. Territorial Land Use Planning Conm ssions
for each of the territories, to operate as “neutral planning
bodi es” (Fenge, 1982, p. 435); and 3. project Area Planning
Revi ew Panels or Teans (referred to as Area Planning Teans
in the 1982 docunment) with nmenbers from federal and
territorial agencies, native groups, industry, and other
groups (Figure 2). The panels are to be responsible for
preparing draft plans for the conmm ssions.

The DIAND proposal for northern |and-use planning has
been evaluated in two reports by external consultants
(R chardson, 1982; DPA Consulting, 1981) and has been
reviewed by other groups and by the territorial governnent.
The CGovernnment of the Northwest Territories has proposed a
di scussion on first principles before proceeding to detailed
aspects, problens, and procedures. However, the avail able
docunentation provides limted information on the role that
parks, wildlife reserves, and other ESAS will have in this
proposed exercise in |land-use planning, and thus presents a
constraint in the context of this study.

As a further constraint, DIAND holds the position that,
until this exercise is “conplete,” no land will be rel eased
for territorial parks and, presumably, for sinmilar |and
types. It may, thus, be years before a planning process is
accepted and many nore years before it is conplete, if this
Is indeed an attai nable state. Planning is, after all, a
dynam c exercise in which plans are adjusted regularly in
the light of changing economc, technical, social, and other
ci rcumst ances. If no progress is nmade on establishing ESAS
until a planning strategy is in place, then many unwarranted
changes in the renewabl e and aesthetic resources of the
Northwest Territories could occur. This situation is of
central concern and pronpts the recommendati on of a bridging
mechanismin the formof a co-ordinating body such as a
Natural Heritage Board, Comm ssion, or Council (see section
V)

20



Figure 2

Organization of Northern Land Use Planning Process

use plans

MINISTER DIAND

- Appoints members to northern
land-use planning commissions

- Approves land-use planning
policies and northern land-

NORTHERN
LAND USE PLANNING
POLICY COMMITTEES

Membership (8 -10 people)

- Federal government
- Territorial governments
- Native organizations

Responsibilities

- Recommend northern land-use
planning policies, broad planning
objectives, and the planning
programme and priorities

- Ensure interests of all parties are
considered in northern land-use
planning

Source: After DIAND. 1982

NORTHERN
LAND USE PLANNING
COMMISSIONS

Membership (1 0-15 people)

- Federal government

- Territorial governments

- Native organizations

- Municipal and/or community groups

- Industry and/or other groups or
individuals

- DIAND regional director(s)

Responsibilities

Prepare terms of reference for area
planning team studies

Ensure public input to northern
land-use plans

Develop northern land-use plans for
ministerial approval

AREA PLANNING TEAMS
Membership (7 -10 people)

DIAND land-use planning staff
Territorial governments’ land-use
planning staff

Native representatives

Other expertise

Responsibilities

- Undertake studies in northern
land-use planning areas
Prepare draft northern land-use plans
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Evolving territorial government

The role and influence of the CGovernnent of the
Northwest Territories has evolved rather dramatically over

the last 15 years. In 1951, the first territorial residents
were elected to the Territorial Council, although it was not
until 1975 that the council becane fully elected (Dacks,
1981, p. 92). In 1979, a mpjority of native people were

elected to the renaned Legislative Assenbly, four of whom
were given cabinet posts (Dacks, 1981, p. 100). Anot her

I nportant devel opnent in the past few years has been the
acceptance by the comm ssioner of the Northwest Territories
of decisions by the Assenbly and Executive Conmmttee on
matters of governnent policy (Dacks, 1981, p. 93). For
exanple, in 1982 a referendumresulted in a najority vote to
divide the Northwest Territories into two areas: first, the
portion south of the tree line including the Mackenzie

Delta; and secondly, the renminder of the territories to the
east, to be called Nunavut. The announcenent by John Munro,
M nister of Indian Affairs and Northern Devel opment on 26
Novenber 1982 indicated that the federal governnent wll
accept political division of the Northwest Territories, but
only under conditions that appear to nake “an early split of
the vast Northern region inpossible” (Sallot, 1982, p. 1).
The conditions for division include: 1. the prior
settlement of land clains; 2. northerners maintaining a
broad consensus on the issue; and 3. reaching a consensus
on the division of powers between territorial and regiona

or nunicipal adm nistrations (Sallot, 1982, p. 1).

Besi des these devel opnents, there has been a recent
commtnent to |local governnent; for exanple, in 1980 the
Baf fin Island Regional Council was created which has the
power “to adm nister those governnment progranms in the region
del egated fromtime to time by the Executive Committee.” It
Is uncertain which powers have already been del egated as
they are not noted in the ordinance (Ofice of Tourism and
Par ks, 1980).

Al so, nore rigorous |ocal programed have been
i ntroduced by various of the G\W departnents. The
Departnment of Local CGovernnent has co-operated w th Baker
Lake and other communities in the preparation of |ocal plans

22



(Baker Lake, 1981), and the Parks and Tourism Branch of the
Department of Econom ¢ Devel opment and Tourism has produced
pl ans and proposals for three territorial parks in
consultation with |ocal people.

These and ot her developnents indicate the territoria
government’s desire for a greater role in |and-use planning
and managenent, as well as in related matters. Any
proposals for the planning of territorial |and use and ESAS
shoul d consider this stance and produce institutional
arrangenents adaptable to it.

Evolving regional and municipal governments

The evolution of a system of regional governnent in the
Nort hwest Territories is a gradual process. The Keewati n
and other areas are considering arrangenents simlar to
those of the Baffin Island Regional Council. The COPE
agreenment in principle (COPE, 1978) included the concept of
a Western Arctic Regional Minicipality, which would |ink
Akl avi k, Tuktoyaktuk, and other nearby conmunities. The
actual nunber of nunicipalities or regions that eventually
will energe, especially in the southern and western portions
of the NWT., is not likely to be decided in the next few
years. The eventual relationship of these regional councils
with various other organizations and their “regions,” for
exanpl e, the Tourist Associations and the Hunters and
Trappers Associ ations, presents a significant problem
because the boundaries for these different regional entities
do not coinci de. DIAND s recent initiative in |and-use
pl anni ng seens to be adding yet another |ayer of boundari es.
Its proposed | and-use planning regions and units are said to
be based on natural features (DIAND, 1982a, p. 53) and to be
". ..preferable to using any one of the administrative
boundari es whi ch have been devel oped for the North.”

The proliferation of different admnistrative and
managenent zones, by both the territorial and federa
governnents, |led Drury to recomend that federal and
territorial departnents of government should try to
rationalize their respective adm nistrative and nmanagenent
zones (Drury, 1980, p. s6).
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External economic, social, and political environment

The planning and managi ng of ESAS is characterized by
conpetitiveness, conplexity, and uncertainty. Various exanples
al ready have been nenti oned. Econom c uncertainty is reflected
in the recent dramatic decline in expected oil prices, and the
subsequent effects on various northern megaprojects, such as the
Arctic Pilot Project. The consequent decline in federal revenues
has negative inplications for territorial funding and for
environnmental and other federal governnent programmed in the
Nort h.
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IV Alternative Strategies and Mechanisms
for Managing ESAS

Gven the current constraints, it is unlikely that a
coherent system of national parks, wldlife areas,
territorial parks, wildlife sanctuaries, and other
managenent types will be devel oped for sone years. In the
interim various devel opnment projects either are proposed or
are already underway; for exanple, the Norman Wl ls pipeline
(Federal Environnmental Assessnent Panel, 1981) mning at
Nani si vi k, the hydro-electric project on the Slave River,
and ports at Stokes Point and other |ocations on the
Beaufort Sea. Wth no formal planning and managenent
arrangenents to mtigate and nanage the effects, such
projects will inpinge on ESAS already identified in the
territories.

It seens essential, therefore, that sone bridging
to

institutions be developed that will be flexible enoug
provide for the immediate creation of ESAS and that also
will be able to nerge into a sonmewhat different manageri al

and political system as federal, territorial, regional, and
corporate responsibilities take on a different character in
the years ahead.

Bef ore di scussing changes that could be made, the
nature of the existing institutional arrangenents should be
understood nore fully. The available array of agencies and
groups for planning and nmanagi ng ESAS in the Northwest
Territories varies considerably in character and capability.
The managenent assessnent nodel (Appendix C), already used
in several other studies, represents a neans of estimating
the degree to which an agency possesses the nandate,
pl anni ng, inplenentation, and other processes necessary for
ef fective and conprehensive resource nanagenent (Nelson and
Jessen, 1981).
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Assessment of management character of agencies

The managenent character of three agencies with najor
responsibilities for ESAS in the Northwest Territories is
listed bel ow

1. Par ks Canada

a. Mandat e « National Parks Act, National Parks
Policy (1979).

b. Pl anni ng

Strategic . conservation and heritage protection

pl anni ng goal s and phil osophy, providing for sone
recreation, tourism education, and
rel ated uses;

basi ¢ managenent concepts are
preservation, protection,
representativeness;

achi eve goals through systematic

anal ysis, leading to identification of
representative natural areas of Canadi an
significance, potential national parks,
nati onal park reserves and eventally
nati onal parKks;

prepare master plan for each nationa
park, prepare site plans for nore
detai |l ed devel opnents;

* only one representative national park
required in each natural area of
Canadi an significance.

Forecasting - undertake recreation and other denmand

st udi es.

| nventory . undertake detailed biophysical
inventories; place |ess stress on social
inventories.

C assification* yse various biophysical classification
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Especial ly
significant
ar eas

Eval uati on

Desi gn

| npl ement ati on

Appr oval

Constructi on
and
devel oprent

syst ens.

.responsible for various heritage or
| and types in accordance
with objectives; national historic
sites, historic parks, heritage canals,
and waterways with proposals for
national |andmarks, wld and scenic
rivers, and marine parks;

*use special preservation, wlderness,
nat ural -environnent, recreation, and
i ntensive-area zoning to reduce conflict
and relate use to environnmenta
constraints.

.econom ¢ and environmental inpact
assessnents are used; agency is subject
to EARP; |ess use of social and
t echnol ogy assessnent; have supported
reviews of policy and practice by
uni versities and other agenci es.

* use landscape architects and planners to
facilitate | andscape designs;

.use research, policy review, and other
neans to inprove institutional design.

.conpl ex approval process involving
public and other agency review of park
pur poses, alternate plan concepts, and
managenent plan; new parks require
parlianentary approval.

.sone surveillance and inspection by
conservation staff;

.some nonitoring of wldlife and related
changes by conservation officers, or via
contract with OAS or others;

.enforcement by various |egal,
educational, and financial neans; fines
tend to be | ow

.pl ans and projects can be nodified by
park superintendent and others,
managenment plans and zoning are not
| egal |y based.
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d. CGeneral qui des

Resear ch - undertake a w de range of in-house,
consultant, and university research
much of which is used in nmanagenent.

Co-ordination . no known conprehensive system at federal
governnent, federal-territorial, or co-
ordinating |evel although various
commttees (e.g. the northern Ellesmere
I sl and national park proposal); 1979
policy states a wllingness to co-
operate in national heritage areas;

informal with industry;

conpr ehensi ve public participation
procedure for policies, new parks;

sonme inter-group co-ordination through
park advisory commttees, indirectly

t hrough Canadi an Environnmental Advisory
Counci|l of DOE; possibilities limted to
sonme degree by Parks Canada requirenent
to own all land in parks, although this
may be relaxed for national |andmarks,
wild and scenic rivers, and heritage

wat er ways.
Economi c - relatively |arge budget and professiona
I ncentives staff; can provide funding for park-

rel ated proposals through Agreenents for
Recreation and Conservation and ot her

avenues.
I nformation * provide a wide range of general and
access pl anning information as part of public

participation; uneven practice in regard
to policy; nore stress on interpretation
programed desirabl e.

Managenent - five-year-interval reviews by corporate
process pl anni ng group in DCE. o

nmoni tori ng

and review

In summary, Parks Canada has been the prem er agency in
I dentifying, planning for, and managi ng |arge national parks
in the North. A major linmitation in Parks Canada’s role is
its commtnent to provide only enough national parks to
represent each of the natural regions. On the ot her hand,
Par ks Canada’s increasingly co-operative role with native
groups and other agencies in creating national parks could
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provide a major inpetus to progress, especially if this co-
operation were extended to national |andmarks, i|d and
scenic rivers, marine parks, and other heritage areas, njch
m ght continue to be owned in whole, or in part, by private
groups or by other governnents.

2. Canadian WIldlife Service

a. Mandate * 1917 Mgratory Birds Convention Act.
.1973 Canada WIldlife Act.
b. Pl anni ng

Strategic .phil osophy and goals are protection
pl anni ng of wildlife for its own sake and as part
of the human ecol ogy and heritage;

.managenent concepts are conservation,
protection of species, and habitat,
Interpretation and educati on;
conservation is utilitarian, wth uses
permtted which do not endanger
wildlife;

.no systematic planning or nmanagenent
framework, al though guidelines are being
devel oped with other agencies;

.generally no formal area-nmanagenent
pl ans, although this policy seens to be

changi ng.

For ecast i ng .no known user or other forecast for the
Nort h.

| nvent ory .conducts wldlife counts and inventories

for own use and for other agencies such
as Parks Canada.

Cl assification* no known systenmatic habit at
classification for the North.

Especi al | y .two reserve types: national wldlife
si gni fi cant areas and mgratory bird sanctuaries;
ar eas no known formal zoning systens in either

case, nore conprehensive species
protection and habitat control in
national wldlife areas than mgratory
bird sanctuaries; nining and other |and
uses controlled by regulation and
permt.

Eval uati on .no known formal agency economc or
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Desi gn

| npl ement ati on

Appr oval

Construction
and
devel opnent

soci al assessnents; participates in
envi ronnmental inpact assessnents and

subject to EARP, few known policy or
procedural reviews.

.designs wetland or other habitat

nmodi fications for mgratory birds in
Sout h; not known to use public
participation, policy papers, or other
means to review institutiona
arrangenents, although currently co-
operating in interagency study of
guidelines for wildlife policy in
Canada.

no known formal system for approving new
reserve proposals, reserve boundaries,

or conparabl e arrangenents; use of

regul ation and of permts for

devel opnent proposals in North.

Jimted surveillance and inspection by

smal | nunber of professional personnel;

.monitoring by various surveys (e.g.,

cari bou populations), but |limted by
avai | abl e personnel and budget;

.enforcenent by various legal, financial,

and other guides, but fines limted;
work in co-operation with territoria
of ficials;

.nodi fication readily undertaken for a

reserve through regul ations and order in

council; no parlianmentary approva
necessary for new reserves or boundary

changes;

.no known formal interagency advisory

groups or other nmeans for the North;

.opportunities for co-ordination nuch

w dened by flexible ownership
arrangenents; |and can be owned by CW\5
or controlled through other agreenent

wi th anot her governnment agency, private
group, or individual.



d. Ceneral guides

Resear ch *amjor role in owm reserves and/or a
service to other agencies; need exceeds
staff and fundi ng.

Co-ordination .frequent co-operation by government wth
ot her agencies as funds permt;

.no known formal mechanism with industry;

.no known formal public participation
procedures in North;

.no known formal neans for intergroup co-

ordi nati on.

Economi c Jimted by relatively small budget

i ncentives and staff; no known formal assistance
programed for the North.

| nf or mati on .uneven generally, tend to be

access opportunistic in acquiring |ands; now

commtted to new DCE public-
participation policy.

Managenent .five-year-interval reviews by
process corporate planning in DCE.
noni toring and

revi ew

In sunmary, the Canadian WIldlife Service has not been
very successful in securing land for national wildlife areas
in the Northwest Territories, although it is responsible for
managi ng 16 mgratory bird sanctuaries there. The maj or
strengths of CWA5 are research, wildlife surveys, nonitoring,
and related activities. Qher CWNs attributes are |ong
commtnent to species protection and to work with
I nternational organizations such as Man and the Bi osphere
(Francis, 1982).

3. Tourism and Parks D vision, G\W

a. Mandat e “ 1973 Territorial Parks O di nance;
.1965 Travel and Qutdoor Recreation
O di nance.
b. Pl anni ng
Strategic “ goal is to pronote parks and tourism
planning devel opnent; philosophy is to plan and

33




34

manage from a community base, a
recreation and tourism rather than a
conservation vi ewpoint;

.management concept is sustained use of
resources to ensure social and economc
benefits for northern residents;

.means of achieving goals include
devel oping policy papers (e.g., a
Territorial Parks and Qutdoor Recreation
Strategy for Devel opnent), and
preparation of park managenent plans in
co-operation with comunities.

For ecast i ng .studies of tourist demand and park and
facility requirenents.

| nvent ory .undertake biophysical and socia
i nventories as part of conmunity
pl anni ng orientation.

Classification* little formal attention as yet, since
there are no large territorial parks.

Especial ly * community park, natural environnent
si gni fi cant recreation park, outdoor recreation
ar eas park, waysi de park;

* no specific provision for zoning in the
park ordinance, although m ght be done
t hrough a provision allow ng the making
of regulations for controlling the use
and devel opnent of resources in a
territorial park.

Eval uati on .undertake marketing and economc
eval uations; no known environnental or
soci al assessnent .

Desi gn .no data.
| mpl enent ati on

Appr oval .through a Territorial Parks Commttee
whi ch advises the NWT. Legislative
Assenbly and conm ssioner; consultation
required with “representatives of
persons residing in or near the location
of a proposed park who may be affected
by establishment of the parks.”

Construction .little surveillance and
and i nspection due to limted funding



devel opnent

d. General guides

Resear ch

Econom ¢
i ncentives

| nf ormati on
access

Managenent
process
noni tori ng

and personnel; few parks created;

.no reference to nonitoring in ordinance,

insufficient precedent to commrent;

.few parks established, |low staff and

budget, but provision for fines and
penalties are in ordinance;

.no data on nodification.

.some i N-house and consulting research,

some in association with community-based
pl anni ng.

.some governnent co-operation through

Federal -Territorial Parks Commttee,
Nort hern Ellesmere |sland National Park
Commttee, and other neans;

.no known formal nmeans with industry;

.required to consult the public in

various ways under ordi nance; have
worked closely with conmttees on

pl anning (e.g., Pangnirtung, Baffin
Island, Territorial Parks Conmttee);

.sone inter-group co-operation for

Northern Ellesmere; contenplating
flexible land-tenure arrangenents.

Jimted agency funding, can work

wi th Parks Canada through Agreenents for
Recreation and Conservation, and wth
Par ks Canada and other agencies through
federal -provincial agreenents.

.specifications for consultation

and participation in ordinance; nuch
i nformation provided in context of
comuni ty- based phil osophy.

.no known neans.

In summary, the Tourism and Parks Division of GN\WI is a
rel atively new agency whose role has been limted by the
unwi | I i ngness of DIAND and the federal governnment to rel ease
land for larger territorial parks of the natural -environnent
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or recreational type. Its strengths include an orientation
to parks as both a tourist and a |and-nmanagenent device, and
a strong link to people through conmunity-based planning and
managenent .

Q her agenci es

Al t hough a nunber of other agencies play inportant
roles in planning and managing ESAS in the NWT., it has
not been possible to analyse themin detail for this paper.
A key agency is the territorial Department of Renewable
Resources, which is responsible for wildlife sanctuaries,
wildlife preserves, and critical habitats. DIAND's Northern
Affairs Program can create water reserves under the Northern
Inland Waters Act, although this power has been neglected to
date. Areas can also be zoned as ESAS under the N.W.T. Area
Devel opnment Ordi nance. DIAND al so can designate an area for
speci al treatnent under the |and-use regul ations of the
Territorial Lands Act. Such an informal designation
apparently has been applied to all IBP sites as well as to
caribou calving and other critical areas in association with
t he new cari bou nmanagenent boards. However, maps and ot her
details on such designations have not been nmade public. A
positive sign of change is the publication of the 1983
Cari bou Protection Measures and protection areas in a recent
i ssue of the Cari bou News (Beverly and Kaminuriak Caribou
Managenent Board, 1983).

One major difficulty in drawing conclusions about all
these institutional arrangenments for planning and nanagi ng
ESAS in the Northwest Territories is that few detailed
assessnments of their effectiveness have been undertaken by
any group. Thus an understanding of their effectiveness is
[imted. The exception has been CARC, which has pronoted
assessnents of the |and-use regul ations (Beakhust and Usher,
1973; Beauchanp, 1976) and the Northern Inland Waters Act
(MacLeod, 1977). These assessnents and general observations
i ndicate that the arrangenents work not only unevenly but
al so inperfectly. However, awareness of the inportance of
noni toring policies and procedures is grow ng. Yearly
reports are now published by the WIldlife Service of the
G\W on the effectiveness of neasures for protection of
cari bou calving areas under the |and-use regulations (Darby,
1978 and 1980; Cooper, 1981; denent, 1982). Mor e
nonitoring and assessnent of various arrangenents for |and
pl anni ng and managenent woul d be val uable to nmanagers,
politicians, and citizens.

The shortcomngs in available information limt the
conclusions that can be drawn at this stage, although it is
clear that no single agency has a fully devel oped capability
to plan and to manage ESAS. However, together the agencies
provide the basis for nore conprehensive and effective
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pl anning and management.  The major task is to find the
appropriate co-ordinating mechani sns.

Review of existing and proposed co-ordinating bodies

One nmechanism that would link the agencies and pronote
i nterest-based planning in the sense advocated by Fenge
(1982), is a co-ordinating body of sone type. Such a body
could have a nenbership representative of the nmajor interest
groups, together with a small support staff and budget. It
would be in a position to draw upon the resources of
agencies for information, research, and other assistance.

Al so, such a co-ordinating body could be established to
be adaptable to the uncertain institutional, social, and
political environnent in the Northwest Territories, and with
the understanding that a nmajor review of its operations
woul d occur in five years. At that time, or earlier, it
could be nerged into a Land Use Comm ssion or other agency,
shoul d circunstances nake this desirable. Thus , the co-
ordinating body would serve as a bridging institution until
some of the social and political circunstances becone clear,
or it could function indefinitely.

Further study is required to define nore precisely the
rol e and powers of any co-ordinating body. It isnot yet
clear whether it should be primarily a planning, resource-
sharing, and information-exchange agency, or whether it
should be involved also in permt review funding, and other
aspects of managenent.

To assist in defining the attributes of a co-ordinating
body, the characteristics of a nunber of agencies, both
those already operating and those proposed for the Northwest
Territories, Canada, or other areas, are listed in Table 2.
In review ng these bodies the focus was on the follow ng
questi ons:

1. From where does the agency derive its nmandate? |s it
based on | egislation, a cabinet decision, an interagency
agreenent, a policy statenent, or sone other docunent?

2. \What types of power does it exercise? Does it make
I ndependent decisions or wite regulations, or are its
deci sions subject to the approval of another authority,
for exanple, a mnister? Does it serve in an advisory

37




8¢

Comparison of Boards, Commissions,

Table 2

and Other Advisory Bodies

Ultimate Support/Staff
Agency Mandate Power Responsibilities Authority Funding Secretariat Members Reference
Mississippi Miss. Natural Enter into Register of natural areas. Governor and Wildlife May hira consultant 9 part-time Hoose, 1961,
Wildlife Herit-  Heritage Act,  agree- Select areas for placement  state legislature Heritage when necessary. members incl. 166-69 Missis-
age Commia- 1978 ment. Ac-  on register or for dedication. money Assistance from 3 senators, 3 sippi Natural
sion quire pro-  Designate management from Game & Fish Comm, representativea Heritage Act,
perty. agency for specific areas. legisla- members and 3 Game& 1978
Decide on  Acquire nature preserves. ture &don- Fish Comm.
manage- Provide for annual inspec- ations for members
ment tion of each natural araa purpose of
agency preserve acquiring
lands
Illinois Nature Illinois Nature  Accept & Compile & maintain inven- Govarnor & state Not indi- Advisora from other Appointed by lllinois Nature
Reserves Preserves admin- tories & registers of nature  legisfature cated in state dept. when Com- Governor on Preserves
Commission System Act, ister gifts.  preserves. Approve dedica- Act mission deems neces- advice of System Act,
1963 Acquire tion of nature preserves. sary Chief, Natural 1963
land Prepare/guide preparation History Survey
of master plans. Conduct & Director,
investigations & dissemin- State Mus-
ate information. Adopt poli- eum. Muat
cies for nature preserve have demon-
system strated inter-
estin pre-
servation of
natural areas,
part-time
members
Nunavut Wild- Agreement be- Advise Establish wildlife reserves, Minister (presum- Through Dependent on govern- 9 part-time Inuit Tapirisat of
life Board tween!TC & minister establish wildlife protection  ably DIAND?). If federal and ment department members (2 Canada, 1982
Cdn. govern- who can program disagreement be- territor- civil servants)
ment accept or tween boards, ial govern- 41nuit org. rep.
reject (for 3 minister, then fed- ment and 2 resi-
reasons eral Cabinet dents)
only) but decides

not alter
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Table 2 cent’d.

Ultimate Support/Statf
Agency Mandate Power Responsibilities Authority Funding Secretariat Members Reference
Former NNW.T. Advisory to Make recornmenda- N.W.T. Commis- No inde- No separate staff ser- About 9 part- Monaghan,
Game Adv. NW.T, tions on wildlife manage- sioner pendent vices provided by time; 7 nomin- 1980
Council Commis- ment legislation, policies & funding. N.W.T. wildlife Ser- ated by region-
sioner programmed Expanses vice al native as-
covered by sociations ap-
NW.T. pointed by
Wildlife
Service &2 appointad
from outfitters
and naturalists
Proposed By decision of Advisory to Screen proposals for eco- DIAND civil ser- Not likely Not likely to have Civil servants  DIAND, 1982b
Ecological Re- DIAND civil DIAND civil logical reserves. Recom- vants in Northern  to be separate staff or a and some pub- Draft discussion
serves Advi- servants, servants, mend appropriate action to  Affairs independ-  secretariat lic representa- papar on Con-
sory Group Northern Af- Northern DIAND ent funding tives servation Policy
fairs Affairs
N.W.T. Water Northern in- Relatively ~ Provide for conservation, Minister of DIAND. Through Minimal (2 office staff) 9 part-time Northern Inland
Board land Waters independ- development & utilization of Appeals to Su- DIAND. dependent on gov't. members re- Watera Act.
Act ent. Re-  water resources. Issues lie  preme Court Con- dept's. and Technical  present wide Interviews Mac-
port dir- with conditions. Hold public trolled by Committee ranga of inter-  Leod. 1977
actly to hearinga regarding any mat- bureau- ests, expertise
Minister of ter related to its objects. cracy and areas,
DIAND Maintain water use register appointed by
who can N.W.T. and
accept or DIAND
reject but
not alter
board’s
decision
Proposed New N.W.T. Make re- Make regulation for pre- Minister of Renew- Directly To be determined by 7 part-time Kelsall and Kel-
N.W.T. Fish Ordinance gulations.  servation and restoration of able Resources from board. 4-paraorr mambera ap-  sall, 1981a
and Wildlife Amendments Advise habitat. Hold public hear- NW.T. NW.T. secretariat proposed, pointed by
Board to NNW.T.Wild- Minister of ings twice yearly. Establish Legisla- including  Executive Comm. of
lite Ordinance  Renewable local and regional commit- tive and Assistant Dir- N.W.T. on ad-
Resources tees. Formulate all wild- Assembly  ector, secretary& vice of Min-
who can life-related regulations Clark Ister of Re-
accept or newable Re-
reject but sources, wide
not alter range of inter-
decisions ests and ex-

perience




0v

Table 2 cent’d.

Ultimate Support/Staff
Agency Mandate Power Responsibilities Authority Funding Secretariat Members Reference
Beverly and Intergovern- Advisory to Develop and evaluate herd Parties to the Max, of Provided for in agree- 13 part-time Agreement
Kaminuriak mental be- parties to management plan, collect agreement $75, 000/ ment, but siza not members, civil (Canada at al.
Caribou Man-  tween DOE, the agree- data on state of herda & yr. split specified servanta and 1982)
agement DFO,N. W.T., mant habitat, receive public input. equally local residents
Board Manitoba & Establish communication among
Sask. channels parties to
the agree-
ment
Australian Australian Advisory Systematize information on Federal govern- Appropr-  Assistance from 12-19 mem- Australian Herit-
Heritage Com- Heritage Com- only to national estate. Prepare ment minister iated by government dept. as bers with a age Commission
mission mission Act, Minister. register of places in national Parlia- required. May have maximum of 6 Act, 1975
1975 Can enter  estate. Arrange for admin- ment consultants from govern-

into agree- istration &control of places ment dept.,

ment with  in national estate that are remainder not

private given to Commission. Ad- to be govern-

land own-  vise on expenditures for mant employ-

ers. May conservation of national es- ees

accept tata

gifts of

money &

property




capacity only? If so, does it report to Parliament, the
Cabinet, a mnister, or civil servants?

3. What specific responsibilities does it have?
Possibilities include co-ordination of information for
ESAS, formulation of wldlife managenent poli cies,
acquisition of reserves, assigning nmanagenent
responsibility for ESAS, or holding public hearings.

4. Who is the ultimate authority for the agency?

5. Does the agency have special or independent funding?
What are the sources of the funding? Wo controls the
purse strings?

6. Are there provisions for a separate secretariat or
support staff? |If so, how many people are involved and
what types of operational, research, or other services
do they provide? |If not, how are these services
provi ded?

7. Who are t he nenbers? How are thev chosen? Are thev
full-time or part-tine? Wat are-their backgrounds;

NorthwestTerritories WaterBoard

The Water Board derives its powers fromthe Northern
Inland Waters Act (NIWA). The nine nmenbers of the board are
appoi nted by, and report directly to, the mnister of Indian
Affairs and Northern Devel opnent. The federal departnents
of the Environnent, Indian Affairs and Northern Devel opnent,
and Health and Welfare each nom nate nenbers to the board.
Three nmenbers are nom nated by the territorial council and
three are chosen directly by the mnister. The Water Board
neets at |east once per nonth and has broad powers to hold
public hearings on any topic “relating to its objectives”
anywhere in Canada, if it is in the public interest to do so
(NIWA S.15 (i)). Indeed, the potential of the board to
becone a major planning and nmanagenent agency is said by
sone observers to be unfulfilled. Specifically, the board s
current main role is the issuance of water licences for
wat er use and for wastewater disposal, to which it my
attach “any conditions that it considers appropriate”

(s.10(2)). These licences nust be approved by the mnister,
who may refuse to sign a licence but cannot change the
condi ti ons. Any appeals are nmade to the Suprenme Court of
Canada.
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To assist with technical aspects, the Water Board has
established the Technical Advisory Conmmttee, which consists
mainly of representatives of the federal and the territoria
governnents, although there are a few nongovernnent people

Reportedly, the Water Board is perceived by the people
of the Northwest Territories as being fair and independent
of the governnent, a perception that the board encourages.
Geat effort is expended in preparing for public neetings to
ensure that all interested citizens have, and nmake use of,
the opportunity to voice their concerns.

Wth its budget controlled by DI AND, the Water Board is
heavily reliant on DIAND support staff, itself having only
two support personnel, the executive secretary and an office
secretary. The nmenbers of the board are part-tine only and
are said to receive |low renuneration for their work
al t hough nenbers have remarked that the board easily could
require a full-tinme comm tnent.

There is a significant discrepancy between the Wter
Board’'s regional perspective and the requirenent that it
must report to DIAND in Otawa, which does not have the sane
per spective. Many have noted this problem including Drury,
who remarked that the present system®. . does not permt
reconciliation of territorial differences through
territorial institutions” (Drury, 1979, p. 79).

A final problemwth the current operation is the need
for nore enforcenent and nonitoring by the Water Board of
its decisions. I nst ead, these tasks are undertaken by DI AND
staff (MacLeod, 1977). Certainly the board s |ack of an
I ndependent secretariat hinders i1ts ability to undertake
t hese tasks.

Proposed Northwest Territories Fish and Wildlife Board

The CGovernnment of the Northwest Territories
comm ssioned a study recently to review the Al aska Fish and
Wldlife Boards and to recomend a Fish and WIldlife Board
fO the N.W.T. (Kelsall and Kelsall, 1981a and 1981b). The
board proposed for the N.W.T. involves a three-tier
structure based closely on the Al askan system first, a
central board with seven nenbers woul d be appointed by the
comm ssioner of the Northwest Territories, on the advice of
the mnister of Renewabl e Resources, with the nmenbers
representing a w de spectrum of user interests, experience,
and geographic regions; secondly, six regional councils each
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woul d consi st of one chairperson and Up to four non-voting
federal and territorial government representatives; and
thirdly, local conmttees would be set up for each conmmunity
W th a population of an appropriate size.

The Fish and WIldlife Board would be responsible for
maki ng regul ations which the mnister of Renewabl e Resources
could then either accept or reject, but not change. The
board would be created through a territorial ordinance and
woul d be funded by the Legislative Assenbly. Al board
neeti ngs would be public, and any board decision could be
appeal ed. The board woul d have the power to nake
regul ati ons, under the WIldlife Odinance, relating to such
matters as the preservation, nmintenance, and restoration of
habitat, restrict the hunting of wldlife during prescribed
times or in prescribed areas, and control or prohibit the
use of vehicles or other neans of transport.

One of the board' s duties would be to “hold public
hearings to receive information and pronul gate regul ations
for the conservation and devel opnent of wldlife
resources. . . " (Kelsall and Kelsall, 198la, p. 30).

It is interesting that the A aska Fish and Gane Boards
possess sone additional powers that were not recommended for
the Northwest Territories, no doubt partly because of
current federal dom nance over such matters. The Al aska
Boards, for exanple, may set aside gane and fish reserves,
refuges, and sanctuaries, both in the water and on the | and,
subject to the approval of the |egislature. Mor eover, they
may engage in biological research, habitat inprovenent, and
t he managenent and inprovenent of game and fish. They al so
may enter into co-operative agreenments with educational and
gover nnent organi zati ons.

A nunber of advantages and di sadvantages of the
Al askan system were identified by Kelsall and Kelsall
(1981b, pp. 11-15). Sone of the mmjor advantages included
hi gh public involvenent and political independence of the

boar ds. However, it is an expensive and unwieldly system
and requires an increased bureaucracy to handl e the heavy
wor k | oad. It is also quite demanding of citizen tine.
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Former Northwest Territories Game Advisory Council

The proposed Fish and WIldlife Board is being
considered as a replacenent for the Gane Advi sory Council
whi ch was created in 1977 and di sbanded in 1980-1981. The
success of the council has been a major inpetus behind the
study of the Al askan system and the new proposal for the
Nort hwest Territories.

The main responsibility of the council was to advise
the conmm ssioner and federal mnister on all |egislation,
policies, and programmed respecting wldlife nanagenent.
One of its first major tasks was to review and to rewite
the WIldlife Odinance for the Northwest Territories. It
al so reviewed and approved the goals, objectives, and
policies of the territorial WIldlife Service (Mpnaghan,
1980, p. 195).

Menbers of the Game Advisory Council were appointed by
the comm ssioner of the Northwest Territories as follows:
two nenbers representing each of the interests of big-gane
outfitters, resident sportsnmen, and nonconsunptive
interests; and representatives from the native associations,
of whom two were nom nated from the I|ndian Brotherhood (now
Dene Nation), two fromthe Métis Association, one from COPE
and three fromthe Inuit Tapirisat of Canada (ITC).

Al t hough the Gane Advisory Council was considered to be
a success and to be very influential at both the territoria
and federal levels, it suffered a serious weakness. Some
members appoi nted on the recommendation of certain native
associ ations were unable to maintain the support of those
associ ations. To avoid a simlar situation in future,
Monaghan (1980, p. 195) suggested that nom nations should be
t hrough regional coalitions of l|ocal Hunters and Trappers
Associ ati ons because they are less highly politicized.
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Beverly and Kaminuriak Caribou Management Board

Established in June 1982 by agreenent between the
CGovernnents of Canada, Manitoba, Saskatchewan, and the
Northwest Territories, the Beverly and Kam nuriak Caribou
Managenent Board has 13 nenbers, including one
representative each fromthe federal departnents of [ndian
Affairs and Northern Devel opnment and the Environnent, the
M nistry of Northern Saskatchewan, the Mnitoba Mnistry of
Nat ural Resources, and the G\W Departnent of Renewable
Resour ces. Local residents are also to be appointed from
the Keewatin WIldlife Federation, the Dene Nation and Mtis
Association in the NWT., and from Saskat chewan and
Mani t oba. The board plays essentially an advisory role to
the parties to the agreenent and is not enpowered to
promul gate regul ations. Its duties relate mainly to
devel opi ng a herd-nmanagenent plan, collecting information on
the state of herds and their habitat, and providing a
contact point for the public on matters relating to caribou
(Canada et al., 1982). It also provides feedback on the
success of the managenent plan through annual assessnents.

Al though a secretariat is provided for in the agreenent
Canada et al., 1982), as well as an independent research
review capability, the $75 000 nmaxi num al |l ocated on an
annual basis to the board for adm nistrative costs is not
| ar ge.

Proposed Nunavut Wildlife Management Board

Al t hough many of the details on the proposed Nunavut
Wldlife Managenent Board remain confidential, a recent
report of the Inuit Tapirisat of Canada (1982, pp. 8-9) has
hi ghli ghted sone of its nmain features. Its responsibilities
for all activities related to wildlife nmanagenent in Nunavut
woul d include the power to establish sanctuaries and
conservation areas; to establish and to operate nmanagenent
zones; and to establish and to operate projects and
programred ained at the protection of wldlife. The ni ne
appoi nted nenbers of the board would represent four Inuit
organi zations, the Canadian WIldlife Service, and the
federal Departnment of Fisheries and Cceans. In addition two
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Nunavut residents would be appointed, one by the mnister of
Indian Affairs and Northern Devel opnment and the other by the
Nunavut governnent.

Al t hough board deci sions would need to be approved by

the “appropriate mnister,” strict limtations will be
placed on the mnister’s discretion. The minister will be
able to disallow decisions, but will have to do so for one
of three specific reasons outlined in the wildlife agreenent
in principle and will have to give witten reasons within 30
days. Should the board and mnister not agree, the decision
would then go to the Cabinet. The wildlife agreement also

contains provisions for a co-ordinated research programme,
whi ch, on board reconmendations, would be carried out by the
appropri ate government agency.

Proposed Ecological ReservesAdvisory Group

The draft conservation policy paper, released recently
by DI AND, reconmends the establishnent of an Ecol ogi cal
Reserves Advisory Goup that would be responsible for
". ..screening proposals for ecol ogical reserves and for
recommendi ng appropriate action to the departnent. . .°
(DIAND, 1982a, p. 74). This group appears to be envisioned
as an interdepartnental one with sonme provision for public
representatives, for exanple *“ . individuals active in
ecol ogi cal research and with extensive know edge of the
nort hern environnment and ecol ogi cal reserves program
(DIAND, 1982a, p. 75).

As this group is described only briefly in the
di scussion paper, little nmore can be said about it, except
that it appears to consist primarily of governnment officials
who woul d report to other governnent officials. The
relationship of this advisory group to the proposed advisory
groups on specific conservation progranmmed is al so unclear.
Si x advi sory groups are proposed for:
.bi osphere reserves;
wldlife areas, reserves, and sanctuaries;
.ecol ogi cal reserves;
.mgratory bird sanctuaries;
« Man and the Biosphere reserves; and
.national and territorial parks
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The rationale for creating the different categories and how
di stinctions would be made among the six is nebul ous.
According to DIAND (1982a, p. 47)

The advisory groups will wherever possible be
based on existing structures or will formalize

exi sting comunications. Menbership will be
broadl y based to take advantage of particul ar
expertise inside and outside government and will
ensure a high level of public participation at the
wor ki ng | evel

Mississippi Wildlife Heritage Committee

Under the 1978 M ssissippi Natural Heritage Act, the
Wldlife Heritage Conmttee has broad powers to identify, to
register, and to provide for the managenent of the state’s
natural areas (Nature Conservancy, 1976). The mai n purpose
of the act is

. ..to establish a dedication procedure by which
owners of natural areas may voluntarily agree to
convey any or all of their right, title and
interest 1n the property to the State of

M ssi ssippi to be managed and protected by an
appropriate agency designated by the Wldlife
Heritage Commttee for the people of M ssissipp
(49-5-145 (2)).

Al though the act is oriented mainly to the protection
of natural areas under private ownership, the system has a
nunber of attributes particularly applicable to the
Nort hwest Territories. A very strong provision in the act
is that “a natural area preserve is hereby declared to be at
t he highest, best and nost inportant use for the public”
(45-5-157). This statenment protects the area against
private and public devel opnent initiatives, as an area can
be converted legally only through a difficult and public
procedure involving the governor and the Legislature of
M ssi ssi ppi

To provide for the acquisition of areas by the Wldlife
Heritage Commttee, a WIldlife Heritage Fund was established
(49-5-77) that contains funding appropriated by the
| egi slature, as well as donations from private individuals
and groups.
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The conmttee itself is a high-level and powerful
agency consisting of three senators appointed by the
| i eut enant -governor of M ssissippi from the Gane and Fish
Commttee of the Senate; representatives appointed by the
speaker of the House of Representatives from the Gane and
Fish Commttee of the House of Representatives; and three
menbers appoi nted by the governor of M ssissippi from the
Ganme and Fi sh Comm ssion (49-5-61). Unfortunately no
information is available on the efficiency and effectiveness
of the commttee.

lllinois Nature Preserves Commission

From the information available, it is not possible to
determ ne who are members of the Illinois Nature Preserves
Conmmi ssion, other than that they are appointed by the
governor of Illinois and that they nust have denonstrated an
interest in the preservation of natural areas (Nature
Conservancy, 1976).

An inportant requirenment of the Illinois Preserves
Commi ssion Act, which is not found in the M ssissippi
exanple, is that:

Any public agency or instrumentality holding a
natural area with the intention of preserving
natural conditions thereon or for a purpose the
comm ssion determines to be conpatible with

dedi cation of the area as a nature preserve shall
dedicate it subject to approval of the Conmission
and Governor (section 15, enphasis added).

This is a strong legal provision, which, if inplenented,
woul d prevent a public agency from converting the use of the
|l ands it controls once they have been dedi cated. Once

again, no information is available on the efficiency and
effectiveness of this conm ssion.
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Australian Heritage Commission

Created by the 1975 Australian Heritage Comm ssion Act,
the comm ssion is an advisory group to the appropriate
mnister on matters relating to the national estate and, in
particular, on actions that should be taken to conserve and
to protect the national estate; on expenditures necessary to
undertake such actions; and on financial and other
assistance to state and |ocal governnents, as well as to
private organi zations for the conservation of the nationa
estate (section 7 (a)).

An inportant function undertaken by the conmm ssion is
the keeping of a register of places in the national estate.
Before entering a place in the register, the conmssion is
required to give public notice of its intention to do so and
must accept objections for a three—-nonth period follow ng

such notice (section 23). The sane procedure nust be
followed also for places that are to be renoved fromthe
register (section 24). Moreover, the conm ssion may request

that the mnister conduct an inquiry persuant to the

Envi ronnent Protection Act on a matter relating to the
natural estate. Concerni ng proposed activities “that m ght
affect to a significant extent. . .3 place that is in the
Register. ..” (section 30(3)), public authorities must inform
the comm ssion and give it a reasonable opportunity to

consi der the action.

Under section 32 of the act, the Australian Heritage
Conmission is to be provided with staff, although it is not
clear how many. Also, the conmission can draw on the staff
of other departnents for assistance. Al t hough the
comm ssion is advisory only, an observer has suggested that
its recommendati ons have considerable “noral weight.”
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V Alternative Co-ordinating Measures for
the Northwest Territories

Three alternative co-or dinating bodies are described

for the Northwest Territories. Basically the alternatives
i nvol ve allocating types and |levels of responsibilities to a
co-ordinating group acting in the general interest. These

alternatives are prem sed on a nunber of assunptions and
principles, many of which have already been noted, but which
nevert hel ess bear repeating.

1. The present informal and unto-ordinated approach to
establ i shing and managi ng ESAS in the Northwest
Territories is inadequate.

2. Any organi zation that mght be created could not
function effectively without a financial commtnent by
governnent, over which the co-ordinating body would have
sonme control. Oher private funding would assist also,
as noted later.

3. Support staff, or a secretariat, would ensure sone
i ndependence from governnent departnents, as well as the
capacity to perform day-to-day activities.

4. \Whatever role is to be played by the agency, it should
be given a clear mandate established in a formal nanner
(preferably through |egislation, but perhaps through an
agreenent), which should also specify the duties of the
governnents, both federal and territorial, regarding any
recomendati ons that the agency m ght nake.

5. As much opportunity as possible should be given to allow
| ocal people, resource users, and other know edgeabl e
persons to be nenbers together wi th governnent
officials.

6. Careful consideration should be given to the reporting
relati onships of the co-ordinating body. The key is to
devel op reporting direction (or directions) that wll
enhance its ability to proceed in a politically
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accept abl e manner. The co-ordinating body could report
at regular intervals to a mnister, or to a council of
mnisters of both the territorial and federa

gover nment s. The body m ght also report to a commttee,
or to a council of deputy mnisters, and all its reports
shoul d be made public. Qher options may be avail able.

7.  The co-ordinating body should be given the power to
i nvol ve the public in its work. This mght include such
mechani sns as public hearings, open houses, advisory
commttees, and the publication of “green papers” and
ot her docunents.

NorthwestTerritories NaturalHeritageor ESABoard

The first alternative of the three proposed alternative
organi zations is the Northwest Territories Natural Heritage
or ESA Board which would be the nobst powerful, autononous,
and financially independent of the three. In the face of
existing political realities in the Northwest Territories,
but with full consideration of the possibility of future
changes, the board would be created under both territorial
ordi nance and a federal statute and would report through the
N.W.T. Legislative Assenbly to the conmm ssioner of the
Northwest Territories and to the federal mnisters of Indian
Affairs and Northern Devel opnent, and the Environnent.

The nost financially independent version of this board
woul d be a public foundation. Although a |arge Percentage
of its funding would conme from the governnents of Canada and
the Northwest Territories, it would al so be emowered to
rai se noney and to receive private donations of both noney
and property. The board would be under the direction of a
chairman and a board of directors, whose nenbers woul d be
chosen for their know edge, experience, and expertise.

To undertake its responsibilities in an effective and
efficient manner, the board would be served by a secretariat
| arge enough to allow for sonme independent research
capability and to provide for the devel opnent and revi ew of
research programmed to be carried out by various governnent
agencies and by private consultants. The staff could be
drawn in part from various governnent departnents.
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The followng are suggested as potential powers and
responsibilities for the Northwest Territories Natura
Heritage Board:

.to review the existing system of ESAS and to determ ne the
need for additional managenent or reserve categories;

.to determ ne which existing agencies should be given
managenent responsibilities for any new categories;

.to serve as the central repository for all data and
information on ESAS and to establish a conputer system for
its storage and retrieval;

.to develop a registry of ESAS;

.to advise on the allocation of ESAS to various governnent,
native, and other organizations for managenent;

.to undertake regular assessnent of the progranmed of the
various organizations that deal wth ESAs, and to nake
recomendations for nore effective and efficient
managenent of ESAS;

.to advise on |lands and regulations for the nmanagenent of
ESAS ;

.to provide guidance and advice to existing and newy
est abli shed organi zations dealing wth ESAs,for exanple,
those to be established under agreenents between Canada
and the native organi zations; and

.to hold public hearings and other fornms of public
participation in proposed new designations for ESAS

NorthwestTerritories Natural Heritage or ESA Advisory Commission

The second alternative of the three proposed
organi zations is the Northwest Territories Natural Heritage
Advi sory Conm ssion to advise the conm ssioner of the
Northwest Territories, the Legislative Assenbly, and the
federal mnisters of the Environment and Indian Affairs and
Nor t hern Devel opnent. It would, however, have the power to
accept donations and bequests of noney and property.
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One of its main responsibilities would be to establish
and to maintain a central information repository on ESAS
It also would give advice concerning the nost appropriate
plans for ESAs. The conmssion could work closely wth
managenment agencies in devel opi ng managenent plans and al so
coul d undertake annual reviews of the inplenentation of the
pl ans.

Advi sory Comm ssion nenbers would be civil servants,
private individuals, and representatives from native
organi zations and public interest groups, who would serve
part-tine and neet at regular intervals. They woul d hol d
heari ngs on proposed designations, and, on the basis of
representati ons made both by governnment agencies and by
private individuals, would recomend to the conmm ssioner of
the Northwest Territories and to federal mnisters the nost
appropri ate managenent agency and the types of nechani sns
that should be considered. The conmissioner and the federa
m nisters should be required to make public witten
responses to these recomendations within a specified period
of time. The conm ssion should have a secretariat to assist
with its technical and operational aspects.

NorthwestTerritories Natural Heritage or ESA Advisory Council

The third alternative is the Northwest Territories
Natural Heritage Advisory Council that would be set up to
advise either those federal or territorial departnents wth
maj or responsibility for ESAS or the proposed Northwest
Territories Land Use Conmission. Possible departnents
include DOE and DIAND at the federal |evel, and Renewabl e
Resources and Econonic Devel opnent and Tourism at the
territorial level. At the present tinme, perhaps sone
conbi nation of these |evels should be considered. Thi s
council would be based on the forner territorial Gane
Advi sory Council, except that it would have a different
substantive area of responsibility.
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VI Widening the Range of Management Techniques for ESAS

A co-or dinating body would play a role both in
pronoting the concept of ESAS and also in w dening the range
of techniques used to achieve their inproved managenent.
Many techniques are available to protect ESAS, although
currently they have received little consideration in the
Nort hwest Territories (Table 3). O these techniques, only
the transfer of crown |ands and the designation of public
| ands have been used to any significant degree. Par ks
Canada is noving towards nmanagenent agreenents in the North,
involving the territorial government and the native
associ ations, for exanple, in northern Ellesmere |sland.
Through the avenue of a territorial heritage board,
conmi ssion, or council, many of the other techniques
avai l able could be used to accomodate different types and
| evel s of use and to manage different categories of ESAS in
the N.W.T. Table 3 alsoindicates the possibility of
pronoti ng managenent of ESAS on private |ands through the
use of agreenents and | eases. Such techni ques shoul d be of
particular interest to native groups who wish to retain
ownership of heritage |ands, but who also could benefit from
an agreement for planning, personnel, and other assistance
fromeither federal or territorial agencies. Such
arrangenments appear to have been useful in other
jurisdictions, for exanple, Kakadu National Park in
Australia (Gardner and Nel son, 1981). Trust arrangenents
could also provide an opportunity for the Nature Conservancy
or other private funding to be nade available to assist in
t he devel opnent of a coherent system of ESAS in the
Nort hwest Territories.
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Table 3
Summary of Techniques for the Protection of ESAS

Technique

Description

Advantages

Use in

Disadvantages Example N.W.T.

Simple purchase

Bargain sale

Purchase and sale-
back

Purchase and lease-
back

Involves conveyance of all rights
contained in fee simple for valu-
able consideration. The primary
rights are the right to alienate the

land and the right to everything in,

on, and over the land. Can be
done on avoluntary sale basis, or
in the case of public. agencies,
through expropriation.

Sale of private property to a pub-
lic or private conservation agency
at a price less than its fair market
value. Funding in part sale and
part charitable contribution.

Land purchased by public or
private agencies can be resold,
with restrictions attached to en-
sure that the goal of protecting
critical wildlife habitat is achieved.

The purchaser leases the land
back to the vendor or other
persons. The lease is made
subject to ESA objectives.

All rights to land come under
control of purchaser. Allows
purchaser greater control over
timing of acquisition. Free of
major legal complications as it
is most common mechanism
and ia, therefore, well under-
stood.

Provides landowner with tax
advantages by allowing the
difference between the fair mar.
ket value and the actual sale
price be deducted from income
tax. Much less expansive than
purchase of fee simple.

Once the land has been pur-
chased, the purchaser can
place restrictions on the land to
control future use of the area.
By reselling the property some
of the purchase costs can be
defrayed.

Excellent interim management
technique if development funds
not available. The rental income
can offset the purchase price.
Maintenance work can be de-
ferred. Retention of complete
title rights and control of future
land use is assured.

Cost can be prohibitive. Most Parks Canada
expensive alternative. Initial ac-
quisition cost added to by neces-
aify to manage land. Maybe legal
limitations on purchaser’s rights
due to restrictive covenants. If
expropriation is used, there is
usually adverse public reaction.
May be substantial legal fees and
delays. If purchased by public
agency, the land is removed from
the tax roles, thereby reducing a
municipality’s tax revenue.

May necessitate changing land
acquisition priorities depending
on when landowner wishes to
sell.

Such land acquisitions especially
by public agencies may generate
unfavorable public reaction.
Administrative process of buying
and selling may be costly.

The opportunity for public access
is limited or delayed. Administra-

tiveinfrastructure and overhead
work may be involved with main-
taining provisions of the lease.
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Table 3 cent’d.

Technique

Description

Advantages

Disadvantages

Use in

Example N.W.T.

Right of first refusalor This method involves a legal

first option to pur-
chase

Lease

agreement or caution between a
land owner and a person or agen-
cy, that if the land ownar decides
to sell the property, the other par-
ty to the agreement will be notified
and will have the first option to
purchase.

A rental agreement for a specified
period of time, whereby the land
owner granta the tenant tempor-
ary but exclusive possession of
the property, in exchange for a
rental payment. Exclusive pos-
session allows the tenant abso-
lute control over use of the pro-
perty during the term of tha lease.

The public or private conserva-
tion agency becomes an essen-
tial party to be consulted in all
transactions respecting the pro-
perty against which a caution
has been registered. It maybe
possible to have the land ownar
agree to manage the property to
protect the natural element of
concern. Can be a very
Inexpensive way to protact nat-
ural areas, until the owner de-
cides to sail.

Is much less expensiva than
outright acquisition but provides
for same exclusive possession
and us®. Flexibility, in that any
form of convenant may be usad
to fit the particular situation.
May be used for short-term or
long-term purposes. If there is
no statutory limitation on the
length of the lease, a long-term
lease may be tantamount to a
transfer of the fee simple.

The covanant in the lease is
enforceable as the lessor re-
tains a reversionary Interest.
This interest could be trans-
ferred to a conservation agen-

cy.

Not a permanent protective meth-
od and maybe on an uncertain le-
gal footing unless a final agree-
ment is made. Onca the land own-
er decldes to sell, which could be
at anytime, the conservation
agency must be able to raise the
necessary funds. Because there
is little control over the timing, the
agency may run into difficulties
arranging  funding.

The lease is for a fixed period of
time, and thus is temporary. Spe-
cial conditions maybe attached to
the lease. The lessee of tax ex-
empt government land may be lia-
ble for proparty tax, depending on
how land is used.

Mississippi Natu-
ral Heritage Act,
1978

Missouri Prairie
Foundation (Jen-
kins 1978, 419)
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Table 3 cent’d.

Technique

Description

Advantages

Disadvantages

Example

Use in
N.W.T.

Conservation ease-
ment

Management agree-
ment

Donation

An easement is a right enjoyed by
one land owner over the land of
another and is obtainad for a spe-
cial purpose rather than for the
general use and occupation of
land. Once granted, easements
legally bind present and future
ownera. By acquiring an ease-
ment, a conservation organization
is able to protect elements of nat-
urat diversity by controlling only
the right that an owner could use
to destroy or degrade them. That
is, the rights to develop land are
severed from the other rights con-
tained in the fee simple. The sev-
ered rights are purchased from
the land owner to become part of
an easement agreement. The land
remains in private ownership sub-
ject to the right of the easement
holder to enforce restriction in the
agreement.

These are contracts between land
owners and conservationists
(public or private) obliging the
land owner to manage their pro-
perty in a specific way for a stated
period of time to achieve mutually
understood purposes.

Simplest and most common
method of giving land (convey-
ance in fee simple). It usually pro-
vides the greatest tax benefits to
the donor and gives the receiving
agency considerable freedom
with respect to use of the land,
since all rights to the property ara
transferred by deed or will.

Not as costly as fee simple
acquisition. Allows protection of
open space while making it
available to public. May allow
for property tax deduction. Re-
latively free from restriction and
is flexible enough to be tailored
to specific needs. The land is re-

market for the duration of the
easement and is thus protected.

Low cost. Land owner may
agree to manage property with
only assistance or guidance
from the organization involved,
thereby posing less of a man-
agement burden on the agency.

Saves considerably on public
funds, although may be costly
to manage.

They provide only partial rights
concerning property. They are
often confusing to land owners
and other groups.

They are difficult to appraise.
Legal fees may approximate
those for fee simple acquisition.
May necessitate purchasing adja-
cent property because of need for
dominant tenement.

Difficult to enforce. Uncertain
whether courts recognize conser-
vation goals as legitimate sub-
jects for an agreement.

Usually the agreements are for a
specified period of time and,
therefore, lack permanence., al-
though it is possible for them to
last anywhere from 1-99 years.

The area might not be appro-
priate, or of priority, for conser-
vafion purposea. Creates public
pressure to develop and manage
the properly.

Funds may not be available for
development or management.

Maina Coast Herit-
age Trust (Jenkins
1978, 419),

U.S. Park Service,
U.S. Forest
Service

Is currently being
considered a pos-
sibility for national
parkain the

N.W.T., i.e. COPE
Agreement-in-Principle.
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Table 3 cent’d.

Technique

Description

Advantages

Disadvantages

Use in

Example N.W.T.

Donation or sale with
reserved life estate

Donation of undivided
interest in land

Donations by will

Designation of public
lands

This mechanism operates
through either a sale or donation
of property with the land owners
retaining the right to live on the
property for their remaining life-
time and possibly for the lifetime
of other family members.

The donor gives a percentage of
their legal interest in the land,
rather than any specific physical
portion. Therefore, the land is
owned commonly as a unit by all
those parties who have an inter-
est in the property. Theoretically,
all owners hava equal rights to
possession of the property.

An individual can will land to an
organization.

Lands already owned by govern-
ment can be designated by va-
rious agencies to specific conser-
vation purposes (e.g., migratory
bird sanctuaries, national parks,
game preserves, etc.).

Although the vendor or depen-
dents continue to live on the
property, the purchaser is en-
sured retention of complete title
rights in due time. Reduces so-
cial impact associated with
owner relocation. Provides tax
benefits to owner.

Very inexpensive for the reci-
pient and provides the donor
with a reduction in taxes. The
donor may decide to make a
donation of the entire property
in a string of gifts of undivided
interest.

Provides tax relief to the donor
if property willed for public,
charitable, or religious pur-
poses.

Does not require purchase of
property from private land own-
ers.

Can limit the total use of the land
for an indefinite period of time.
Specific conditions can be written
into the deed to ensure the man-
agement and protection of the
special features of the property.
A conservation easement may
also be useful in this regard.

It maybe necessary also to enter
into some type of management

agreement to ensure the protec-
tion of the significant resources.

The terms of the will may restrict
the use of the property. If possi-
ble, the recipient should review
the section of the will that applies
to the land, so that it can be work-
ed out with the living donor.

National Parks,
Migratory Bird
Sanctuaries,
National Wildlife
Areas, Territorial
Parks

National Parks,

National Wildlife
areas, Migratory
Sird Sanctuaries




Z9

Table 3 cent’d.

Technique

Description

Advantages

Use in

Disadvantages Example N.W.T.

Dedication

Trust dedication

Transfer of crown
lands

The placement of a natural area
into a legally-established system
of nature preserves, whose mem-
bers are protected by strong
statutory language against con-
demnation or conversion to a dif-
ferent use. Land ownera can dedi-
cate specific interests in property
as well as full fee title.

Dedication as described above
with one differerence. A trust is
created by law and administered
by a designated agency. Natural
areas are dedicated into the trust,
rather than into a nature pre-
serves system. Three types:

(1) Private

(2) Public

(3) Community

Comments on advantages and
disadvantages mainly related to
public trust.

Transfer or exchange of pro-
pertiea within and between
governments. May involve the ex-
clusive reservation of crown lands
or the transfer of surplus lands
from government agencies.

Flexible in that specific provi-
sions of the arrangement can be
tailored to suit individual circum-
stances. Strongest protective
tool available, if there is a nature
preserves act which contains
provision for protection of dedi-
cated purposes. Can be used
on public or private land.Pos-
sibility for land owners to re-
ceive tax benefita for property
dedicated.

Adonor can continue to control
land uae whereaa, in an outright
transfer, the donor loses this
control. A relatively flexiblele-

can deal with almost anything.
Courts will modify a charitable
trust so that the charitable intent
is always fulfilled. Therefore it is
asecure medium for ensuring
that land is protected. The trust
offers the donor a wide choice
in who should control and man-
age the property.

Usually involve no outright pub-
lic expenditure.

Requires prior establishment of
an ESA or nature preservea act to
establish a system of such areas.
The protection provisions and
powers to create and establish
such areas can vary widely.

In order to pursue a coherent poli- South Carolina
cy of ESA preservation, the trust ~ Nature Conserv-
agency should be involved in the  ancy

design of the trust to ensure that

the purposes contribute towards

the satisfaction of ESA policies.

A trust can be designed such that

it is subject to modification or

revocation by the seller. This in-

jects a degree of uncertainty into

the future of the subject property

which may result in a reluctance

of agencies to use the land for

ESA objectives.

Polar Bear Pass,
NW.T. from
DIAND to DOE

May be economic ramifications
through loss of assets or fore-
gone resource development
potential. May create burden on
recipient due to lack of financial
resources for development and
management. Surplus lands may
not always be in desirable loca-
tions or of desirable quality.
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Table 3 cent'd.

Technique

Description

Advantages

Use in

Disadvantages Example N.W.T.

Public land banking

Transferable develop-
ment rights

Land banks are public bodies
which acquire land and keep it
free from development on a short-
or long-term basis. Once pur-
chased, then land can be dis-
posed of for ESA purposes in a
variety of ways. The land bank
establishes initial control over the
eventual uae of the land. The
agency could be part of a govern-
ment dept. at any of the various
levels or it could be a separate
public corporation.

A land-use control technique de-
signed to distribute me cost of
land zoning and regulation more
equitably among affected land
owners. Identify certain rights to
develop land, sever them from
other rights contained in fee sim-
ple ownership and create a mar-
ket for them.

Control over type, time and lo-
cations of development.

Owners of lands having signifi-
cant natural features may be re-
lieved from the full burden of
preservation zoning. Permits
land-market mechanisms to re-
main fluid and at same time
effectively preserves ESA. Ad-
justs the burden of government
land regulation more equitably
among private land owners.
Minimizes costs to tax-

payers by internalizing the costs
of land development by charg-
ing the development industry
with Costa which formerly fell on
the community in the form of
environmental degradation. The
system could shorten the time
necessary for government ap-
proval of development projects.
The main prerequisite for ap-
proval would be the acquisition
of the necessary development
rights.

Expansive and requires large ini- Ontario
tial outlay of money. Local tax rev-
enues are reduced.

Complexity of the market problem
may prove overwhelming depend-
ing on the form of the scheme.
Success of the system is heavily
dependent on the soundness and
sophistication of the planning and
forecast techniques, and on inte-
grity of government officials,
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Table 3 cent’d.

Usein

Technique Description Advantages Disadvantages Example N.W.T.
Notification The act of informing a landowner Thelandowner isnotrequired Requires a good inventory to

that a natural element has bean to do anything. Very little cost Identity such areas. No legal or

identified on their proparty. involved. other powers to protect the ele-

ment identified.

Involves giving special recogni- Can usa to encourage land Limited strength as regulatory de- Australia

tion to private land owners who ownera to volunteer to protect  vice. Non-binding agreement and, Ohio

allow their proparties to be en- natural elements. Low cost re- therefore, has limited strength as Indiana

tered on a registry or list of signifi- cognition or incentives can be aregulatory device but is ideal as  N. Carolina

cant sites. used, from a plaque or certi- a foothold or fall-back position.

ficate, to a reduction in the

assessed value of the property.

Aa a condition of recognition,
land owner may agree to man-
age holdings in specific way.
Publicity for protection pro-
gramme.

Permanence questionable If land
ownera change, without compen-
sation a manager may not be able
to meet required management
standards.

SOURCES

(1) Canadian Wildlife Service, n.d.

(2) Hoose, Phillip M. (1981).

(3) Greater Vancouver Regional District, Planning Department (1978).




Relating management objectives, management types, and ESAS

Besi des wi dening the use of managenent techni ques, a
co-ordinating body should play a key role in evaluating and
in maki ng reconmendations for a system of ESAS. From a
systens perspective, consideration nust be given to the
range of mnanagenent objectives that are to be achieved, and
the linkage of those objectives with managenent types for
individual ESAS. Mller (1978) suggests 13 objectives that
relate wildland or the resources of ESAS to eco-development,
i.e., to sustainable development. They cover the diverse
benefits provided by such resources and they give genera
direction to the necessary nanagenent and devel opnent
activities. The objectives are:

1. Mintain large areas as representative
sanpl es of each major biological region of
the nation in its natural unaltered state to
ensure the continuity of evolutionary
processes, including animal mgration and
gene flow.

2. Maintain exanples of the different
characteristics of each type of natura
comunity, landscape and [and form to protect
the representative as well as the unique
diversity of the nation, particularly to
ensure the role of natural diversity in the
regul ati on of the environnent.

3. Miintain all genetic materials as elenents of
natural communities, and avoid the |oss of
pl ant and ani mal speci es.

4, Provide facilities and opportunities in
natural areas for purposes of formal and
i nformal education, research, and the study
and nmonitoring of the environnent.

5. Maintain and manage watersheds to ensure an
adequate quality and flow of fresh water.

6. Control and avoid erosion and sedi nentation,

especially where they are directly related to
downstream i nvestments which depend upon
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10.

11.

12.

13.

water for transportation, irrigation,
agriculture, fisheries, and recreation, and
for the protection of natural areas.

Mai ntain and manage fishery and wldlife
resources for their vital role in
environmental regulation, for the production
of protein, and as the base for industrial
sport and recreational activities.

Provi de opportunities for health and
constructive outdoor recreation for |oca
residents and foreign visitors, and to serve
as roles for tourism devel opment which are
based upon the outstanding natural and

cul tural characteristics of the nation

Manage and inprove tinber resources for their
role in environnmental regulation and to
provide a sustainable production of wood
products for the construction of housing and
other uses of high national priority.

Protect and nmake available all cultural,

hi storic and archaeol ogi cal objects,
structures and sites for public visitation
and research purposes as el ements of the
cultural heritage of the nation.

Protect and manage scenic resources to ensure
the quality of the environnent near towns and
cities, highways and rivers, and surrounding
recreation and tourism areas.

Mai ntain and nanage vast areas of |and under
flexible land-use methods which conserve

nat ur al ﬁrocesses to ensure open options for
future changes in land use as well as the

i ncorporation of new technol ogies, to neet
new human requirenents, and to initiate new
conservation practices as research nakes them

avai | abl e.

Finally, focus and organize all activities to
support the integrated devel opment of rural

| ands, giving particular attention to the
conservation and utilization of marginal
areas and to the provision of stable rural
enpl oyment opportunities (Miller, 1978, pp.
9-10).




These objectives can be related to various types of
reserve which, in total, purportedly conprise an ideal
system MIller has recommended 11 types of reserves at the
national |evel, each identified and described in Table 4
according to their main attributes, permtted uses, tenure,
and size. The principal managenent objectives for each type
are also noted. The table indicates the extent to which the
system of ESAS in the Northwest Territories conpares with
Mller’s ideal.

Further ideas on ESAS and natural or conservation area
systens are included in Appendices D and E.  Appendi x D sets
forth the categories for conservation managenent established
by the International Union for the Conservation of Nature
and Natural Resources and its principal agency in the field
of conservation areas, the Conm ssion on National Parks and
Protected Areas (1982). These categories derive mainly from
MIler’ s work. Appendix E presents information on a nodel
or conprehensive natural -areas system based on experience in
the United States.

One of the nost inportant requirenents in the Northwest
Territories is to create a framework of managenent types and
to match these with the ESAS identified in the territories.
Thus, a system of ESAS woul d be established first by seeking
agreenent on a range of national and territorial parks,
wildlife areas, and other managenent types and then by
mat ching these types with areas recogni zed as having
commensurate wildlife, vegetation, hydrology, or other
environnental attributes. A nethod of classifying areas in
terns of grouping such attributes is being devel oped by
Theberge and Smith in a conpanion to this study.

Eventual |y, each ESA would be grouped in accordance with its
biophysical characteristics or values, and would be |inked
with the park, or other nmanagenent type, having the
objectives and institutional characteristics required to use
the ESA for various purposes as well as protecting its

val ued environnental attributes. The long-term objective is
to inplement a planning schene for balanced | and use (see
Figure 1).
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Relationship of Reserve Type to Management Objectives

Table 4

Reserve
Type

Description

Management
Objectives

Permitted
Uses

Tenure

Area

Equivalent
N.W.T.ESAs

National parka

National monuments

Scientific or biologi-
cal reserves

Wildlife sanctuaries
or refuges

Contain spectacular
or unique natural
features of national
or international
significance

Contain central and
outstanding natural
features of national
or international sig-
nificance

Contain natural
formations and spe-
cies of flora and
fauna of significance
to science and natu-
ral environment

Areas requiring
special management
to ensure continued
existence of
individual species or
communities of resi-
dent or migratory
species

Protect and preserve unique
and representative natural and
cultural areas

Protect and preserve outstand-
ing natural features, protect
related genetic and scenic re-
sources

Protect and preserve natural
areas of outstanding scientific
value, provide opportunities for
education, research and moni-
toring

Manage and maintain natural
areas critical to migratory
fauna, protect related genetic
resources

Education, recrea-
tion, research,
environmental moni-
toring

Recreation, educa-
tion, research,
monitoring

Advanced educa-
tion, research and
monitoring

Educational, re-
search and monitor-
ing, some alternative
uses, may receive
absolute protection
during certain peri-
ods of the year

Public in perpetuity

Public in perpetuity

Public in perpetuity

Public or in co-
operation with local
private owners

Thousands to mil-
lions of hectares,
large enough to
maintain integrity of
ecological systems

200-100,000 hec-
tares sufficient to
manage and protect
central natural fea-
tures

Dependent on ecol-
ogical features to be
maintained, must
contain most or all
elements of eco-
systems

Dependent on habi-
tat requirements of
species

National parks

National landmarks

IBP sites

Territorial game re-
serves, territorial
game sanctuaries,
Canadian wildlife
areas
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Table 4 cent’d.

Reserve
Type

Description

Management
Objectives

Permitted
Uses

Tenure

Area

Equivalent
N.W.T.ESAs

Recreation areas,
scenic rivers & high-
ways

Scenic easements &
rights-f-way

Cultural monuments

Relatively large
areas with outstand-
ing natural or semi-
natural scenery.
Physical potential to
be developed for a
variety of outdoor
recreational uses of
national or inter-
national  signifi-
cance. Proximity to
significant popula-
tion centres

Areas requiring pro-
tection and manage-
ment which do not
qualify as one of
other reserve types.
Can be planned and
co-ordinated to form
integral elements of
national parks and
other reserves. Par-
ticularly appropriate
for better zones

Sites or areas con-
taining historical,
archaeological or
other cultural fea-
tures of national or
international  signifi-
cance. Of particular
interest are cultural
features within wild-
lands to permit inte-
gral cultural and nat-
ural resource man-
agement

Provide recreational opportun-
ities in a semi-natural and
aesthetic environment, also,
maintenance of genetic re-
sources, conservation of water
resources, control of erosion,
protection of ecological diver-
sity

Protect scenic values and avoid
conflicting land uses along
important transportation routes,
beaches, rivers and lakes,
scenic overlooks, borders of
parks, establishment and main-
tenance of access to otherwise
isolated wildland areas

Protect and preserve cultural
values, integral cultural and nat-
ural resource management

Recreational
sources for large
numbers of people,
education

Variable, specified in
legal agreement

Variable, specified in
legal agreement,
education, research,
monitoring

Public in perpetuity

Co-operative public
and private through
legal agreements

Co-operative public

and private manage-
ment, public owner-
ship in perpetuity

Variable

Variable, dependent
on extent of features
to be preserved and
necessary surround-
ing landa to ensure
adequate protection

Territorial parks

National historic parks
and sites
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Table 4 cent’d.

Reserve Management Permitted Equivalent
Type Description Objectives Uses Tenure Area N.W.T. ESAS
Resource reserves  Extensive unin- Maintain resources in natural Holding category Variable

National forests

Game farms

Protection areas

habited area with
unexploited natural
resources. In
absence of clear
criteria not de-
signated to specific
use

Extensive forested
area with great
areas of harvestable
timber. Also gen-
erally contain water-
sheds, grasslands,
wildlife habitat and
scenic areas

Contain populations
of native wild spe-
ciea of fauna or
habitat for produc-
tion of fauna

Require strict land-
use control but doas
not meet require-
ments of other cate-
gories i.e. shore-
lands, hazard areas,
key transport
routes, watersheds

form, keep future options open

Produce wood, water and for-
age under multiple-use and sus-
tained-yield concepts, commit-
ment to maintain productive
capacity of natural system

Management of native wild spe-
cies in native habitats, provide
animal protein or animal pro-
ducts consistent with natural
capacity

Ensure natural land-use in
zones critical to development
and environmental conservation

Multiple use, recrea-
tional and touristic
monitoring  (environ-
mental), educational,
hunting, fishing, re-
search

Recreational and
touristic, hunting,
viewing, wildlife
management,
educational and re-
search

Limited recreational

Co-operative man-
agement relations

with local private or
communal owners,
public in perpetuity

Combination of pub-
lic and private co-
operative manage-
ment with local and
private users

Public, private or
communal if public
controls effective

Sufficient for ade-
quate management
of resources on
sustained-

yield basis

Determined by habi-N.W.T. Reindeer Pre-

tat requirements or  serve
migratory behaviour

of species-of-inter-

est and need to

make production
economically feas-

ible

Small Municipal hazard

zones

Source: Based on Miller, 1978




Mapping and analysing land use

Mappi ng and analysis of land use are essential in
pl anni ng and managi ng ESAS in the Northwest Territories.
The principal problemis to understand the distribution and
character of land uses and their effects on the geologic or
abiotic and biotic aspects of proposed ESAS. Such
understanding is essential for several reasons. Know edge
of land uses and their effects assists the planner in
assessing the degree to which various uses are conpatible
with wildlife protection and other objectives. Sone
historic land uses and their artifacts or heritage resources
may enhance the value of an ESA, whereas other uses may have
adverse effects on water quality, scenery, or other
obj ecti ves. Know edge of |and uses and their effects also
enabl es planners and nmanagers to assess the effects that the
creation of a national park or simlar type of reserve would
have on the econony and cultural characteristics of people
living inits vicinity.

A hunman- ecol ogi cal approach to |and-use mapping and
anal ysis has been found useful in the Yukon (Theberge and
Nel son, 1983), which is explained in detail in Appendix F.
In this approach, people and their |and use are considered
as part of the ecosystem Land uses are treated as
processes with changing rates, magnitudes, and spatial and
tenmporal distributions conparable to those of geol ogical
bi ol ogi cal, or other biophysical processes.

Thus, land uses are mapped separately on the basis of
structures or artifacts. Man- rade features such as roads
and reservoirs are used to estinmate the distribution and

nature of |and uses. These | and-use or structural maps can
then be overlaid and their distribution and interactions
related to one anot her. I nteracti ons anong the uses or

ef fects upon habitat or environnment can be studied by using
an environnental inpact assessnent (EIA) approach.

Land use also can be mapped on a functional basis by
devel opi ng a conceptual napping system that uses processes
or groups of processes to divide the study area into spatia
units that perform different cultural functions. These
cultural maps are the counterparts to the abiotic and biotic
maps that divide the area into land units that perform
calving-area, migration-route, or other biophysical
functions (Bastedo et al., in press; Hans Bastedo, 1983).
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The system that has been used here to map cultural
functions is nodified from that devel oped by Lewi s (1964)
for land-use work in Wsconsin. Three broad types of
functional areas are identified: nodes, corridors, and
hi nt er | ands.

The nodes are areas where several functions coalesce in
space, for exanple, a settlenment with its transport,
I ndustry, adm nistration, and other processes. Anot her
exanple is a provincial canpsite with a marina,
interpretation centre, historic site, and road interchanges.

Corridors, as the nanme inplies, are alignnments of
trails, roads, telegraph Iines, or sone conbination of
transport and communi cation processes. Bot h nodes and
corridors delimt areas where certain cultural processes are
concentr at ed.

H nterlands are regions where |and uses and ot her
processes tend to be dispersed over relatively |arge areas.
Here spatial and functional interrelations are scattered
rat her than concentrated.

Once prepared, the information on the structural and
functional maps can be used in the preparation of maps to
show, first, cultural inportance for national park and
rel ated purposes, and secondly, constraints on |land use in
the study area.

For the cultural inportance map, certain criteria are
required as a basis, for naking judgnents about
si gni ficance. Know edgeabl e persons nust be consulted to
identify historical thenes (for exanple, aspects of Indian
life or the fur trade) and perhaps rank themin terns of
their perceived social inportance. Ar chaeol ogi st s,
hi storians, and other professionals can help with this
identification and ranking, because of the academ c nature
of the subject. Local people should also be involved, for
exanple, in judging the inportance of artifacts of
i ndi genous cul ture.

QO her criteria are needed to identify and map | and-use
constraints and to assist in making judgnments about which
| and uses are to be permtted and where. These criteria
i nclude the nunber of |and uses, conpetition for environnent
and resources anong | and uses, differences in technol ogy,
I ntroduction of new | and uses, and weaknesses in planning or
other institutional arrangenents. Constraints can be nmapped
in ternms of a spectrumin which areas having generally
conpatible | and uses and cultural processes are at one end
and areas having generally conflicting |and uses and
processes are at the other. Areas |ying sonewhere between
the two are mapped as tension zones (Theberge and Nel son,
1983; Hans Bastedo, 1983).
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Thus, structural, functional, cultural inportance, and
constraint maps clearly can be used in decisions about
planning and |and management. They can be particularly
useful in attenpting to control the effects of various |and
uses on abiotic, biotic, and cultural features through
zoning, boundary delineation, and other techniques that
conbi ne or separate uses spatially.

To illustrate such use, Parks Canada has a nunber of
different zones for managing land wthin parks including
speci al ecological and cultural areas, wlderness, natural-
environnent, recreation, and intensive-use zones. However
the criteria for placing an area into one of these zones are
not very precisely defined. Even so, the zonin s%sten1used
within national parks is much nore sophisticated than that
used to separate the park from surrounding tenures and | and
uses. Currently, this system takes only one form the
strai ght-line boundary. One side of the boundary is under
the strict control of Parks Canada and the other is under
di fferent owners and agenci es.

Special treatnment for ESAS m ght include designating,
as part of a national park, several snall areas outside its
mai n boundary. As a result, the boundary would be staggered
or woul d appear as islands. Another form of special
treatnent mght involve the designation of areas outside the
nati onal park for other forns of appropriate managenent, for
exanple, as territorial parks, wildlife sanctuaries, or
national wildlife areas. Areas mght also be designated for
special treatnent under general arrangenents for |and-use
managenent, for exanple, under the territorial |and-use
regul ati ons. Permts for mning exploration or other |and
uses judged likely to damage or destroy the values of key
areas |l ocated outside the main park boundary could al so be
subject to special scrutiny, perhaps through the autonmatic
requi rement of an environnmental inpact assessnent.

Institutional analysis: matching ESAswith managementtypes

Met hods of institutional analysis that can lead to the
identification of managenent types appropriate to the goals
and characteristics of proposed ESAS have been devel oped in
two recent studies (Theberge et al., 1981; Theberge and
Nel son, 1983). In a study of ESAS in the Yukon, a set of
criteria was devel oped for assessing the functions, powers,
responsibilities, and record of |egislation and agencies
i ntended for the planning and nmanagenent of areas wth
speci al geol ogical, biophysical, and other features and
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processes. The criteria were applied to the federal and
territorial legislation and agencies pertinent to ESAS in

t he Yukon. The criteria revealed both strengths and
weaknesses in the acts, ordinances, and agencies and al so
deficiencies in the overall managenent system for ESAs. The
identification of gaps led to recommendati ons for change,
such as legislation for ecological sites (Theberge et al. |,
1981)

The criteria for assessing |egislation and agencies
I nclude mandate, permtted and non-permtted uses, and other
factors. These criteria and sone commentary can be found in
Theberge et al. (1981, pp. 78-79 and 113-115). As the
criteria are not conprehensive, it is not expected that they
will be entirely satisfactory to potential users, who may
choose to nodify them as did Fenge (1982).

The actual linking or matching of an ESA to particul ar
acts, ordinances, or agencies is a conplicated process that
can involve a lengthy review In the Yukon case, a team of

graduate students held workshops and made judgnents about
[inks but, for a nunber of areas, the matching was not
finalized because of a lack of data or because of
differences within the group.

Eval uation criteria can of course be treated as
guidelines not only for the creation but also for the
operation of national parks or other managenent types in
ESAS . In an attenpt to indicate how this could be done,
possi bl e guidelines for planning and nanagenent are |isted
bel ow, al though other criteria and nore el aborate
procedures could be used by planners and nanagers.

1.  Agency

a. Specify the governnment agencies responsible for
pl anni ng and managenent.

b. Specify the | ead agency and support agencies.

C. Specify the corporate or non-government groups wth
a major interest in planning and nmanagenent.

d. Speci fy mandate, powers, and responsibilities in
legislation, regulation, and policy statenents.

2. Planning
a. Policy or strategic planning:
specify goals, objectives, neans of

achievement, and any other criteria for judging
success;
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specify operational philosophy (for exanple,
wi | derness or heritage), and relate to goals
and obj ecti ves;

specify agency or group roles in the planning
and managenent system (that is, relations to
ot her agencies and groups and their goals,

obj ectives, and phil osophies);

speci fy planning and managenent procedures (for
example, the planning, inplenentation, and
other elenments defined in this set of

gui del i nes).

I nvent ory:

specify information requirenents for planning
and managenent and the social (economc) and
biophysical inventory procedures to be used to

col l ect data;
specify who wll collect the data, how often

and under what circunstances.

Cl assification:

specify land or other classification procedures
to be used in planning and nmanagenent.

Especially significant areas:

specify any areas to be designated as
especially significant and why;

speci fy any special planning and nmanagenent
procedures for such areas.

Eval uati on:

specify any environnental, social, economc,
technical, or other evaluation procedures to be
conducted, under what circunstances, by whom
and at whose cost;

specify evaluation review procedures and
responsibilities;

specify linkages of evaluation with nonitoring,
i npl ementation, and other planning and
managenent procedur es.

Desi gn:

speci fy any special |andscape, architectural,
institutional, or other design procedures with
a rationale and directions as to how they are
to be inplenented;

specify the nature of any links with
biophysical guidelines (for example, anv
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| npl enent

special architectural or institutiona

requi renents for active nass-wastage zones,
permaf rost areas, flood plains, or unique or
representative |andscape features or
processes).

ation

a. Approval:

.speci fy means of approving policies, plans, or

b. Const

Pl anni ng

managenent statenents (for exanple, scoping or
pre-hearing discussions, hearing procedures,
technical or financial assistance, feedback
arrangenents, appeal procedures, and
responsibility for final decision).

ruction, devel opnent, operations:

specify inspection and surveillance procedures
and responsibilities for significant aspects of
managenent (for exanple, wildlife or other
natural resources);

specify incentives or disincentives to be used
(for exanple, special paynents, subsidies, or
fines) ;

specify procedures and responsibilities for
nmonitoring of significant social, economc, or
biophysical processes or features (for exanple,
visitor nunbers and types, cost/benefit
analysis, or fluctuations in wildlife, water

| evel s, or other phenonena);

specify procedures and responsibilities for
maki ng significant changes in policies,
managenent plans, or natural resource or other
system gui del i nes, and indicate who should
partici pate and under what circunstances.

and managenent gui des and ot her

characteristics

a. Research

devel op a research policy and plan, linking it
to managenent goal s and objectives, including
those of parks superintendents and users such
as the scientific comunity;

in the plan, specify what research should be
carried out, when, and by whom designate costs
and financial responsibilities;

specify comunity responsibilities (for

exanpl e, through ethical guidelines |ike those
supported by the Association of Canadi an




Universities for Northern Studies for the
Nor t h)

b. Co-ordi nati on

specify procedures for exchange of information
and services, and other forns of co-ordination
with agencies at all levels of governnent;

pay particular attention to |inks anong
federal, territorial, and regional |evels;

* specify procedures for cost-sharing, or other
forns of co-operation with industrial or other
corporate interests;
specify public participation procedures in sone
detail, with rationale;
specify procedures for pronoting and
I npl ementing co-ordi nati on anbng governnent,
industrial, and corporate interest groups and
the public.

C. | nfornmati on access:

specify any information that is considered
confidential, with a rationale,;

i ndi cate how information on planning and
managenent can be secured, particularly by the
public, consider a “single wi ndow approach.

d. Econom c aspects:

* develop a budget and specify any fees or other
charges with a rational e;
Adopt cost/benefit procedures and specify how
they will be inplenented;
consi der cost and other nanagenent-sharing
arrangenents wi th other agencies, corporations?
and interested parties (for exanple, native
peopl e or nature conservancies);
specify any special tax provisions, paynents
for 1 oss of opportunities or benefits,
enpl oynent arrangenents, and the like.

e. Managenent process nonitoring:

specify sone nmeans of review ng planning and
managenent goal s, objectives, neans, criteria,
and phil osophy under changi ng social, economc,
and environnmental circunstances;

specify financial, timng, and other
arrangenents for such review

Since the conpletion of the report on ESAS in the Yukon in
1981, nore recent work has been conducted largely with the

77




support of Parks Canada as part of that agency’'s interest in
I nproved park planning in the North (Theberge and Nel son,
1983) .  The Parks Canada study focuses on the delineation of
boundaries for new national parks and other related areas,
whi ch m ght be established during the next few decades.

A fundanental conclusion of the Parks Canada study is
that the problem should not be considered sinply as boundary
delineation of a national park or other managenent type, but
rather as a search for a set of co-ordinated |and-tenure or
managenent arrangenents appropriate to the goals and
characteristics of the proposed area. This set of
arrangenents could, and often should, include an integrated
array of national parks, territorial parks, nationa
wildlife areas, or other managenent types which could allow
for recreation, tourism hunting, and scientific or other
uses conducted in an appropriately managed fashion, in
accordance with the biophysical and cultural character of
the various | ands nmaki ng up the ESA.

The ultimate goal is to balance different |and uses
with the varying biophysical and cultural characteristics of
the ESA through the design and application of a co-ordinated
set of institutional arrangenents. Strict managenent types
such as national parks would be used where little human
influence is desired, for exanple, to nanage representative
ecosyst ens. Such a national park mght be contiguous wth
an adjoining national wildlife area, where protection of a
particular species is the major goal and a w der array of
| and uses could be permtted. Territorial parks, |and-use
regul ations, or other forns of managenent also could be
applied to adjoining lands, in accordance with conservation
and devel opnent objectives and | and-use circunstances. The
result is a co-ordinated set of institutional arrangenents
designed to neet the biophysical and cul tural
characteristics and | and-use objectives of proposed areas.
This is the ESA nethod, or what has been called the
conservation-unit approach by Luisigi (1981) in Africa.

One problem with using this nethod in the Northwest
Territories is the lack of firm evidence on the track record
of the various agencies responsible for |and managenent.

Few detail ed eval uati ons have been conpleted on the
efficiency and effectiveness of national parks, nationa
wildlife areas, |and-use regulations, or other land-
managenent types. There is no sound understanding of the

| and uses and effects that have taken place on |ands managed
by agenci es under various conservation acts or policies.

Sone eval uations have been sponsored by CARC, and one
Is currently being conducted on |and-use regulations in the
Yukon by Kevin OReilly for a nmaster’s thesis in planning at
the University of Waterl oo. In his analysis, OReilly is

78



using evaluation criteria and methods devel oped for hazard
managenment and environnmental regulatory studies in Ontario
and other areas (Nelson et al., 1981). Such eval uati ons of
the available array of |and-managenent regines are needed in
order to understand how these are working and how to inprove
them in planning and nmanagi ng ESAS and other northern |and
use.

Finally, if it is to work well, the ESA method requires
effective, co-ordinated planning and managenment. The search
for, and study of, effective co-ordinated nmanagenent
arrangenments is inportant because such managenent is
essential to the implemention of the ESA method and to the
nonitoring and adaptation of managenment to changing
constraints and circunstances.
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VIl Concluding Remarks

In considering the issues and alternatives involved in
pl anning and managenent, the rel ationships between the ESAS
and conprehensive |and use should be stressed. Close ties
shoul d exi st between the two. Eventual |y ESA activities
shoul d becone part of the conprehensive | and-use nanagenent,
al though there is now the need for a co-ordinating nechani sm
for ESAS al one. This need exists because of the vital role
that ESAS play in activities based on renewabl e resources.
Wthout nore effective planning and managenent of ESAs, in
the face of current |and-use pressures, changes could occur
that would place unwanted limts on future devel opnent as
wel | as on conservation options not only for ESAS but also
for large areas of surrounding |and. Better planning and
managenment of ESAS therefore is urgent because it forns a
key elenent in the planning and managenent system for
conpr ehensi ve | and use, which will take |onger to evol ve
because of the institutional, social, and politica
constraints.

Various initiatives in planning and nmanagenent rel ating
both to ESAS and to conprehensive |and use are now underway
in the Northwest Territories as well as in the Yukon.
Recently, DIAND produced two di scussion papers, one on
conservation and the other on |and-use planning in the North
(DIAND, 1982a and 1982b). The conservation paper addresses
many aspects of ESAS. Bot h papers describe quite
centralized, federally oriented nodels involving a conplex
array of nechanisnms for consultation with other territorial
agencies or other parties. Neither paper sets out a nuch
nore substantial role for the territorial governnment in the
near-to-mediumterm  The DIAND proposals for |and use show
key bodies such as the proposed Northwest Territories Land
Use Commi ssion reporting directly to the mnister of Indian
Affairs and Northern Devel opnent, and naintaining very close
ties with the assistant deputy mnister, Northern Affairs
Program DIAND.
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G ven the various economc, social, and political
constraints, and given their conclusion that a nulti-group
and multi-governnent approach to the planning and nanagi ng
of ESAS and conprehensive |and use is desirable, the authors
would like to see nore consideration of a w der range of
senior-civil-service and political involvenent at the upper
policy and decision-mnmaking |evel.

One exanple of the neans whereby such invol venent coul d
occur is provided in Australia by the Geat Barrier Reef
Marine Park Authority (1982), which is actually a planning
and managenent agency for the conprehensive use of thousands
of hectares of land and sea in Northern Australia. The
pl anni ng and managenent of the reef involves links with nmany
user groups and agencies at the nunicipal, state
(provincial), and federal (commonwealth) |evels of
gover nment . The Geat Barrier Reef Authority addresses this
situation through a senior mnisterial council established
in 1979 to co-ordinate policy between the comonweal th and
Queensl and governnents. The council conprises two
m ni sters from each governnent. The convenor is the
commonweal th mnister for House Affairs and Environnment.

The other menbers are the comonwealth mnister for Science
and Technol ogy, the Queensland mnister for Primary

I ndustries, and the Queensland mnister for Tourism Natural
Parks, Sport and the Arts. A Day to Day Managenent
Coordinating Commttee consists of representatives of both
federal and state agencies. A chairman (or director) of the
authority has been appointed with a staff for planning,
operations, and adm nistration. Quidelines as well as

pl anni ng, zoning, permt, and other nmanagenent arrangenents
have been devel oped by this staff while working with the Day
to Day Managenent Coordinating Conmttee and the Mnisteria
Council. A conparable systemis worthy of very careful
consideration for the Northwest Territories.
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Appendix A

Members of the N.W.T.ESA Consultative Committee

John Donihee

Al an Vaughan

Bob Bel |

Julian Inglis
Bill Rees

Everett Peterson
Rednond d ar ke
Bill Erasnus

Judi th Donal dson
Lynne Allen
Kevi n McCormack
Bill Carpenter
Bob Ganbl e

Terry Fenge,
chai r man

Departnment of Renewabl e Resources, G\W

Department of Econom c Devel opnent
& Tourism G\W

N. WT. Science Advisory Board

Nort hern Environnent Branch, DIAND
Canadi an Arctic Resources Committee
Canadi an Arctic Resources Conmttee
DFO

Dene Nation

Baf fin Regional Inuit Association
Canadi an WIldlife Service, DCE
Canadi an WIldlife Service, DOCE

Ecol ogy North

Par ks Canada, DOE

Canadi an Arctic Resources Conmmittee
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Appendix B

List of People Interviewed

Fl oyd Adlam Land Resources, DIAND

Peter Allen Pl anning and Priorities
Secretariat, GW

Randy Ames Inuit Tapirisat of Canada

Robert Baker Envi ronnmental Protection Services,
DOE

John Bayly Dene Nati on

Hi ram Beaubi er N.W.T. Region, DIAND

Bob Bel | N.W.T. Sci ence Advisory Board

Arthur Boutiller Town Pl anning and Lands Divi sion,
Departnment of Local Governent, GNW

Francois Bregha Energy, M nes and Resources

Davi d Brooks Ener gy Probe

Karen Brown Par ks Canada, DCE
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Ken Brynaert

Cl ayton Burke

John Carruthers

Bill Cheffins
Andrew Cullen
George Davies
Janes Dobbin
Les Dom ny
John Doni hee

Yvon Dube
WI1l Dunlop
Harol d Ei dsvi k

Bill Erasnus
Don Ganbl e
Paul G ay

Julian Inglis

Gay Kennedy

Tom Kovacs

Ti m Lash

M ke Lawr ence
Gerry O Lee
Sandy Lew s
John Loch

| an MacNei |

Jo MacQuarrie
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Wat er

Canadian WIldlife Federation

Dene Nati on
Par ks Canada,

DOE

Par ks Canada, DCE

Canada Benefits,

Fr eshwat er Habi

Envi r onnent al
Depart nent of

Nort hern Environnent,

Land Resources,

Resour ces,

DI AND
COGLA

Janes Dobbin and Associ at es

tat Division, DFO

Renewabl e

DIAND

Par ks Canada, DCE

Resour ces,

DIAND

Dene Nati on

Nort hwest Territories Water Board
Departnment of Renewabl e

Resources, G\W

Nort hern Envi ronment Branch, DIAND
Energy and Resource

Devel opnent Secretariat, G\NW

Par ks Canada, DCE

Canadian Wldlife Service, DCE

Arctic Affairs Ofice,
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Appendix C
Management Assessment Model (revised)
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Appendix D

Extract from the United Nations List of National Parks
and Protected Areas

Categories for Conservation Managenent

The mai ntenance and devel opment of the human habit at
requires that sone areas be retained in their wild state.
The flow of streams, the maintenance of genetic materials,
the protection of scenic and aesthetic areas and the
opportunity to enjoy and appreciate natural heritage, can
all benefit fromthe conservation of natural areas. | ndeed,
sonme benefits can only be received through establishnment and
mai nt enance of natural reserves.

O her human needs from natural resources include wood
and wood products, wild animal products and protein, grazing
from natural grasslands, and water for agriculture,

I ndustry, donmestic use, and for energy which can be produced
on a sustained yield basis.

Logically, some benefits can be received from natural
areas or wildlands in perpetuity if managenent is properly
designed and inplenmented. However, there are types of
benefits which conpete [with] one another, that 1s, they are
i nconpati bl e. It is, for exanple, physically and
biologically difficult to renove wood products and study
natural ecosystens in the sane area; but the preservation of
a sanpl e ecosystem can be done together with research and
monitoring, if appropriately designed and controll ed.

Managenent categories, each of which addresses a
conpatible set of benefits, can be designed and inplenented.
In a particular category, the pursuit of ang one benefit
does not conpete with or rule out the possibility of
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receiving the other benefits of the group. Conmmonl y known
categories include the national park, wldlife sanctuary and
forest reserve.

In many cases exceptions devel op where, even anong
generally conpatible activities, conflicts arise during
particul ar seasons, such as during nesting or calving
periods, or at specific sites such as in critical habitats.
These types of conflicts can be treated normally through
application of the managenent practice known as zoning.

Each benefit is related to specific objectives of
managenent, such as the maintenance of sanple areas of najor
biotic formati ons and physiographic features in a natura
state, the protection of rare or endangered species or
habitats, the conservation of outstanding |andscapes or
natural features of aesthetic value, and the conservation of
areas where renewable resources can be harvested and
utilized on a sustained yield basis. The objectives of each
category are oriented towards scientific, educational
recreational and touristic activities. | deal |y all
objectives and activities are related to environnmenta
protection and to econom c and social devel opnent.

Areas which have been selected and are under nanagenent
to nmeet specified conpatible conservation objectives can be
considered to be conservation or protected areas. They can
be described and classified according to the objectives for
whi ch they are bei ng nmanaged. In contrast, however, the
nmeans required to neet the objectives of conservation wll
depend upon each particular situation and wll vary wth
cultural, institutional, political and economc
consi derati ons.

Conservation categories which focus upon environnental
protection and econom c and social devel opnent provide the
basis for clearly incorporating conservation into
devel opnent ("eco-development"). Each relates to one or
nore of the major goals of a nation’ s devel opnent plan:
nutrition, education, housing, water, science and
technol ogy, defence, and national identity. Viewed in this
way, conservation categories beconme neans for sustained
devel opnent .

Conservation objectives have been grouped by IUCN ([in]
1978) into several categories which are commonly found in
exi stence around the world. The delineation of these
categories is not new, nor is it neant to be final;
exceptions will occur and alternative concepts will no doubt
arise. Wiat is significant is that the 1UCN schene is
desi gned by systematic anal ysis.
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Taken together, these 10 categories can ideally be
adm nistered as a unified national system of conservation

areas. In practice, the categories are generally divided
anong various divisions of central and provincial
gover nment . I n exceptional cases, some of the categories

are admnistered by private or corporate institutions.
International categories - the Biosphere Reserve and the

Wrld Heritage site - will often require cooperative
adm ni stration anong several institutions. What is
rel evant, however, is that the institutions responsible for

the individual categories are enpowered to provide for the
appropri ate managenent of the resources and are
representative of the significance which the nation w shes
to give to the categories.

The 10 categories necessary to manage the natural
resources of any nation can be divided into three groups:

A. Those categories for which the CNPPA [ Comm ssion on
Nati onal Parks and Protected Areas] takes responsibility
to nonitor the status of each conservation area and to
provi de techni cal advice as requested. These i ncl ude:

I Scientific Reserves/Strict Nature Reserves
[ Nat i onal Parks/Provinci al Parks

11 Nat ural Monunents/ Natural Landnmarks

IV Nat ure Conservati on Reserves/Managed Nature

Reserves/ Wl dlife Sanctuaries
v Prot ected Landscapes

B. Those categories which are of particular inportance to
IUCN as a whole and are generally found in nost nations,
but would not be considered exclusively within the scope
of CNPPA. However, CNPPA may w sh to nonitor and
provi de expertise on those areas which are of particular
I nportance to nature conservation. These incl ude:

VI Resource Reserves

VI Ant hr opol ogi cal Reserves/Natural Biotic Areas

VIII Miltiple Use Managenent Areas/Managed
Resource Areas

c. Those categories which form part of international
programed and which have specific relevance for nature
conservation yet may, in nmany cases, already receive
protection under a previous category. CNPPA may be
called upon to nonitor these categories and to provide
speci al expertise in cooperation wth other institutions
wi th which IUCN has consultative status. These
cat egori es incl ude:
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I X Bi osphere Reserves
X Wrld Heritage Sites (Natural).

GROUP A - Areas of particular interest to CNPPA

Category | - Scientific Reserves/Strict Nature Reserves

These areas possess sone outstandi ng ecosystens,
features and/or species of flora and fauna of nati onal
scientific inportance. The sites are generally closed to
public access, recreation and tourism They often contain
fragile ecosystens or life forns, areas of inportant
bi ol ogi cal or geol ogical diversity, or are of particular
I mportance to the conservation of genetic resources. Si ze
Is determned by the area required to ensure the integrity
of the area to acconplish the scientific nmanagenent
objective and provide for its protection.

Natural processes are allowed to take place in the
absence of any direct human interference. These processes
may include natural acts that alter the ecol ogical system or
physiographic feature at any given tine, such as naturally
occurring fires, natural succession, insect or disease
out breaks, storns, earthquakes and the |ike, but necessarily
excl ude man-nmade di sturbances. The educational function of
the site is to serve as a resource for studying and
obtaining scientific know edge.

Land-use control and ownership should in nost cases be
by central governnent. Exceptions nmay be nmade where
adequat e 'safeguards and controls relating to |long-term
protection is ensured and where the central governnent
concurs.

Category Il - National Parks/Provincial Parks

The criteria for the selection of national parks for
the List are the same as the criteria used in 1975 with the
exception of “effective protection”. At its neeting in
February 1978, in Portugal, the Conm ssion decided to delete
the financial and staff criteria for effective
protection.

Definition of National Park

The 10th General Assenbly of IUCN, held in New Delhi in
Novenber 1969 approved a definition of the term “nationa
park” in accordance with the follow ng resol ution
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Considering the inportance given by the United Nations
to the national park concept, as a sensible use of
natural resources, and considering the increasing use
whi ch has been made during these last few years in sone
countries of the term “npational park” to designate
areas with increasingly different status and objectives
[, t]he 10th General Assenbly of [UCN neeting in New
Del hi in Novenber 1969 recommends that all governnents
agree to reserve the term “national park” to areas
answering the follow ng characteristics and to ensure
that their local authorities and private organizations
wi shing to set aside nature reserves do the sane:

A national park is a relatively |large area where:

1. one or several ecosystens are not materially
altered by human exploitation and occupati on,
where plant and ani mal species, geomorphological
sites and habitats are of special scientific,
educative and recreative interest or which
contains a natural |andscape of great beauty;

2. the highest conpetent authority of the country
has taken steps to prevent or elimnate as soon
as possible exploitation or occupation in the
whol e area and to enforce effectively the
respect of ecol ogical, geomorphological or
aesthetic features which have led to its
establ i shnent; and

3. visitors are allowed to enter, under specia
conditions, for inspirational, educative,
cultural and recreative purposes.

CGovernnents are accordingly requested not to designate
as “national park”:

1. A scientific reserve which can be entered only
by special perm ssion (strict nature reserve).

2. A natural reserve managed by a private
institution or a lower authority w thout sone
type of recognition and control by the highest
conpetent authority of the country.

3. A “special reserve” as defined in the African
Convention on the Conservation of Nature and
Nat ural Resources of 1968 (fauna or flora
reserve, gane reserve, bird sanctuary,
geol ogical or forest reserve, etc.).

4. An inhabited and exploited area where
| andscape pl anning and neasures taken for the
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devel opnment of tourism have led to the setting
up of “recreation areas” where

I ndustrialization and urbanization are
controlled and where public outdoor recreation
takes priority over the conservation of
ecosystens (pare naturel regional, nature

park, Naturpark, etc.). Areas of this
description which may have been established as
“national parks” should be redesignated in due
cour se.

This resolution was subsequently adopted by the Second
Wrld Conference on National Parks ([at] Yellowstone and
G and Teton National Parks, 1972).

Expl oi tati on

In general, exploitation of natural resources nust be
prohibited in an area which is to be included in the List.
Exploitation, in this sense, is considered to include the
renoval of mneral resources, tinber and other vegetation,
and animal life, or the devel opnent of dans or other
structures for irrigation or hydroelectric power.

! Prohi bition should extend to agricultural and pastoral
activities, hunting, fishing, lunbering, mning, public

wor ks construction (transportation, conmunications, power,
etc.), and residential, commercial or industrial occupation

Certain exceptions to this general rule may be
‘ permtted:

1. Some of the activities included in the genera
prohi bition nust be permtted in those national parks
and related reserves in which zones have been
established to protect a cultural heritage (e.g. nanaged
agricultural or pastoral |andscape zones; villages,
towns or urbani zed areas of historical or archaeol ogi ca
interest, etc.), since these activities form part of the
heritage to be protected.

2. Sport fishing is regarded in the sanme category as sport
hunting and should nornmally be excluded from nati onal
parks and equi val ent reserves. It nmust be totally
excluded from strict natural areas or nature reserves.
In wilderness areas the continuance of sport fishing,
where this has been a traditional practice, will not be
a basis for exclusion fromthe List, providing adequate
fauna exist in other areas. Sport fishing may be

! accepted in zones devel oped for intensive recreationa
ﬂ or touristic use.
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It is recognized that within the boundaries of
certain national parks there are existing villages,
t owns, communi cation networks, and the on-going
activities connected with them (apart from those
referred to under exception 1. above). Provi ded t hat
these areas do not occupy a significant part of the |and
are de facto zoned and so arranged that they do not
disturb the effective protection of the remaining area,
they will not be considered as a basis for exclusion
from the List

Simlar considerations apply in regard to private
rights which existed before the reserve was created,
such as residential rights or rights to practise
agricultural, pastoral or mning activities, always
provided that these rights are confined to a small part
of the area. They should not be pernmanent and their
redenption or term nation should be anticipated in the
long term

The general requirenent against exploitation nust
be rigidly enforced.

Managenent activities

Not to be considered under the category of
exploitation are those activities necessary for the
adm ni strati on and managenent of the protected area, or
for the reasonabl e devel opnent of a national park or
provincial park as a site for public outdoor recreation
or tourism  Anpbngst these activities are the follow ng:

Since public access is allowed in areas in the List of
Nati onal Parks and Equival ent Reserves, the construction
and mai ntenance of a road network, the setting aside of
areas for public accommodati on with consequent

cul tivation of gardens and the construction of
recreation facilities, and related services nust be
permtted. However, accommodation, recreation
facilities and the |ike should not be scattered

t hroughout the protected area, and the area they occupy
shoul d be restricted to a mnimum  They shoul d be

| ocated in areas zoned for this purpose or preferably

| ocated outside the reserve.

The public works necessary for the actual adm nistration
and managenent of the protected area, including staff
housi ng, offices, access roads, gardens, and so on are
permtted but should also be restricted to a m nimum

Managenent activities for the purpose of maintaining the

desired flora or fauna are an essential ingredient in
the conservation of protected areas in the managed
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natural zones and nature reserves and are permtted in
them  These may include the renoval of aninmals by
shooting or capturing to maintain population levels, the
renoval of undesirable vegetation, and the use of
controlled burning or grazing to maintain particular

pl ant comuniti es.

Zoning

At the 11th General Assenbly of [UCN at Banff it was
agreed by the Conm ssion that areas to be designated as
nati onal parks should include areas here designated as
“strict natural zones”, “nmnaged natural zones”, and
“wW | derness zones”.

In addition it was agreed that they could appropriately
contain areas of the kind here designated as “protected
ant hr opol ogi cal zones” or “protected historical” or
“archaeol ogi cal zones”. To be considered as national parks,
[ h] owever, they nust be available for public visitation.
This use, it was agreed, could be conbined with the primary
function of nature conservation through a system of zoning.
In this, one zone would be established in which roads or
ot her access ways may be constructed, buildings or other
structures to accommopdate tourism and park adm nistrative
functions may be located, and in which appropriate
recreational facilities may be placed. This speci al
tourism adm ni strative zone would not be one designated
primarily for nature conservation, but would be so delimted
and located as to create mninuminterference with the
nature conservation function of the park. National parks
can also satisfy the public visitation function by
establishnment of wlderness areas over all or part of the
national park, thus providing for limted tourism of a
speci al ki nd.

To qualify as a national park, in the IUCN sense, an
area may consist of various conbinations of zones, as
fol | ows:

1. WlIlderness zone only.

2. Wl derness zone conbined with strict natural zone,
managed natural zone or both.

3. Any or all of the above zones conbined with a tourist/
adm ni strative zone.

4. Any or all of the above zones conbined with one or nore
zones classified as anthropol ogi cal, archaeol ogical or
hi storical.
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Category 111 -Natural Monunents/Natural Landmarks

This category normally contains one or several specific
natural features of outstanding national significance such
as a geological formation, a unique natural site, animl or
pl ant species or habitat which, because of uniqueness or
rarity, may be threatened and shoul d be protected. The
specific feature to be protected ideally has little or no
evidence of man’s activities. These features are not of the
size nor is there a diversity of features or representative
ecosystens which would justify the area’s inclusion as a
national park. These areas have particular potential for
public education and appreciation. Size is not a
significant factor; the area should only be large enough to
protect the integrity of the site.

Al though Category Il areas may have recreational and
touristic value, they should be managed in such a way that
they remain relatively free from human di st urbance. These
areas may be owned and nmanaged by either central or other
governnent agencies or non-profit trusts or corporations, as
long as there is assurance that they will be managed to
protect their inherent features for the long term

Category IV - Nature Conservation Reserves/ Managed Nature
Reserves/ Wl dlife Sanctuaries

A Category |V area is desirable when protection of
specific sites or habitats is essential to the continued
exi stence or well-being of individual biotic species,
resident or mgratory fauna of national or gl obal
si gni ficance.

Al though a variety of (protected) areas fall wthin
this category, each would have as its primary purpose the
protection of nature, and not the production of harvestable,
renewabl e resources, although this may play a role in the
managenent of a particul ar area. The size of the area or
in certain instances, seasons in which special nmanagenent is
necessary, wll be dependent upon the habitat requirenent or
specific characteristics of the species to be protected.
These need not require vast areas but could be relatively
small, consisting of nesting areas, marshes, or | akes,
estuaries, forest, or grassland habitats.

The area may require habitat manipulation to provide
optimum conditions for the species, vegetative comunity, or
feature according to individual circunstances. For exanple,
a Particular grassland or heath community nay_be pr ot ect ed
and perpetuatéd through a Iimted amount” of 1ivestock
grazing. A marsh for wintering waterfow nmay require
continual renoval of excess reeds and supplenentary planting
of waterfowl food, whereas a reserve for an endangered
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ani mal may need protection against predators. These areas
may be developed in limted areas for public education and
appreciation of the work of wldlife managenent.

Omership may be by the central government or, wth
adequat e safeguards and controls in which |long-term
protection is ensured, by lower |evels of governnent, non-
profit trusts oOr corporations, or private individuals or
gr oups.

Category V -Protected Landscapes

The scope or character of areas that fall within this
category are necessarily broad because of the w de variety
of sem -natural and cultural |andscapes that occur wthin
various nations. This may be reflected in two types of
ar eas: t hose whose | andscapes possess special aesthetic
qualities, which are a result of the interaction of man and
| and, and those that are primarily natural areas nanaged
intensively by man for recreational and touristic uses.

In the first case, these |andscapes nmay denonstrate
certain cultural manifestations such as: custons, beliefs,
soci al organization, or material traits as reflected in
| and- use patterns. These | andscapes are characterized by
either scenically attractive or aesthetically unique

patterns of human settl enent. Tradi tional |[|and-use
practices associated with agriculture, grazing, and fishing
woul d be dom nant. The size of the area would be | arge

enough to ensure the integrity of the |andscape pattern.

In the latter case, natural or scenic areas found al ong
coastlines and | ake shores, in hilly or nountainous terrain,
along the shores of rivers, or inland, adjacent to inportant
touri st highways or population centres, and offering scenic
views and climatic variation, are often included. Many wil |
have the physical qualities and potential to be devel oped
for a variety of outdoor recreational uses with national
si gni ficance.

In sone cases the |and would be privately held and the
use of either central or delegated planning control would
li kely be necessary to assist in the perpetuation of both
the land use and life style. Means of subsidization, or
ot her governnent assistance, mght be required for externa
renovations or construction to disguise inprovenents in the
standard of living while recognizing the dynam cs of
evolution of the land and its use. Efforts would be nade to
maintain the quality of |andscape through appropriate
managenent practices. In other instances the areas are
establi shed and managed under public ownership in
perpetuity.
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GROUP B - Areas of interest to IUCN in genera

Category VI -Resource Reserves (Interim Conservation Unit)

Category VI areas will normally conprise extensive and
relatively isolated and uninhabited areas having difficult
access, or regions that are lightly popul ated yet may be
under considerable pressure for colonization and greater
utilization. In many cases, there has been little study or
eval uation of these areas, and the consequence of converting
these lands to agriculture, mneral or tinber extraction, or
the construction of roads, etc. is unclear. Simlarly, use
of the resources may not be appropriate because of the |ack
of technol ogy, human or financial resource restrictions or
alternate national priorities. Consequently, natural
social, and econom c values are not sufficiently identified
to permt the area to be managed for specific objectives or
to justify its conversion to other |and uses. estricted
access is inplied so areas will normally require control
dependi ng upon the pressures to enter and utilize the area.
Sone | ands may be governnent-owned while others may be owned
or adm nistered by public corporations.

Mai nt enance of existing conditions to allow for studies
as to the potential use for the designated areas is a
prerequisite. Protection, studies, and planning are
envi saged as the major activities while under this short-
term designation. No exploitation should occur, with the
exception of use of resources by indigenous inhabitants.
There is an acceptance of ongoing eco-sensitive activities.

Category VII -Anthropol ogi cal Reserves/Natural Biotic Areas

Category VII areas are characterized by natural areas
where the influence or technol ogy of nodern man has not
significantly interfered with or been absorbed by the
traditional ways of life of the inhabitants. These areas
may be renote and isolated and their inaccessibility nmay be
mai ntai ned for a considerable period of time. The societies
are considered relatively unique and may be of particul ar
significance to the maintenance of genetic diversity and/or
for research as to the evolution of man. These are
predom nantly natural areas of which man is an integral
conponent. There is a strong dependence of nman upon the
natural environnent for food, shelter, and other basic
material to sustain life. Extensive cultivation or other
maj or nodifications to the vegetation and animal life are
not permtted.
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Managenent is oriented toward the nmaintenance of
habitat for traditional societies so as to provide for their
continuance within their own cultural nores.

Category VIII -Miltiple Use Minagenent Areas/ Managed
Resource Areas

A large area, containing considerable territory
suitable for production of wood products, water, pasture,
wildlife, and outdoor recreation. Parts of the area may be
settled and may have been altered by nan. CGeneral ly, these
forest or other wildland areas do not possess nationally
uni que or exceptional natural features.

Planning to ensure the area is nanaged on a sustained
yield basis would be a prerequisite. Land ownership would
be under government control.  Through proper zoning,
significant areas could be given specific additional
protection. For instance, the establishment of wilderness-
type areas is consistent with the purpose of these areas as
woul d be setting aside nature reserves. Miltiple use, in
the context of Category VIII, is considered to be the
managenent of all renewabl e surface resources, utilized in
some conbination to neet best the needs of the country. The
maj or prem se in the managenent of these lands is that they
will be managed to maintain the overall productivity of |and
and its resources in perpetuity.

GROUP C - Internationally Recognized Affiliated Designations
Category | X -Biosphere Reserves

Each biosphere reserve wilinclude one or nore of the
follow ng

(a) representative exanples of natural biones;

(b) unique comunities or areas w th unusual natural
features of exceptional interest;

(c) exanples of harnonious |andscapes resulting from
traditional patterns of |and use; and

(d) exanmples of nodified or degraded ecosystens
capabl e of being restored to nore natural
condi tions.

A bi osphere reserve nust have adequate |ong-term | egal

protection. Each bi osphere reserve will be large enough to
be an effective conservation unit, and to accompdate
different uses without conflict. Each reserve nust be

approved by the Man and the Biosphere Internationa
Coordi nating Council before it can receive designation as a
bi osphere reserve.
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Each bi osphere reserve will be zoned to provide
direction as to its managenent. Four zones may be
delineated as foll ows:

(@) Natural or Core Zone;

(b) Manipul ative or Buffer Zone;

(c) Reclamation or Restoration Zone; and
(d) Stable Cultural Zone.

Category X -World Heritage Sites (Natural)

The Wirld Heritage List is intended to include only
areas of “outstanding universal value”. In this respect
each nation will not necessarily have a Wrld Heritage site.
Sites can only be nomnated by a country which is a Party to
the Wrld Heritage Convention. The secretariat of the Wrld
Heritage Convention is provided by Unesco. Nom nated sites
are screened by ITUCN in relation to the criteria established
by the Wrld Heritage Comittee.

Criteria for the inclusion of natural properties in the
Wrld Heritage List as established by the Wrld Heritage
Commi ttee:

Qut st andi ng uni versal value will be recognized when a
natural heritage property - as defined in Article 2 of
the Convention - submtted for inclusion in the Wrld
Heritage List, is found to neet one or nore of the
following criteria. Therefore, properties nom nated
shoul d neet the followi ng (abridged) criteria:

(i) be outstanding exanples of representing the
maj or stages of the earth’s evol utionary
hi story;

(ii) be outstanding exanples representing significant
ongoi ng geol ogi cal processes, biologica
evolution and man’s interaction with his natural
envi ronnent;

(iii) contain unique, rare or superlative natural
phenonena, formations or features or areas of
exceptional natural beauty;

(iv) be habitats where popul ations of rare or
endangered species of plants and aninmals still
survive. Nom nations based solely on this
criterion nust ensure that critical elenents of
a species habitat are considered throughout the
range required for survival of the species.
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itshould be realized that individual sites may
not possess the nost spectacular or outstanding single
exanpl e of the above, but when the sites are viewed in
a broader perspective with a conplex of many
surroundi ng features of significance, the entire area
may qualify to denonstrate an array of features of
gl obal significance.

All areas nust also neet the criteria of
“integrity”.

Areas which are designated Biosphere Reserves
and/or Wrld Heritage Sites which are also national
parks, reserves etc. are listed under both headi ngs.

(Extract from Comm ssion on National Parks and Protected
Areas, 1982, pp. 11-29).
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Appendix E

Extract from Preserving Our Natural Heritage

65.1 Introduction

Arguably the nost significant single nmeans for
protecting natural areas by state governnent is the
conpr ehensi ve natural area system Less than half of the 50
states have such systens at present, and the systens differ
considerably from state to state. The key point for the
present study in determning whether a state has such a
systemis whether the natural areas of nore than a single
agency may be included. The system nay be adm nistered by
one agency, but if it registers or dedicates natural areas
on the lands of nore than one agency or on the |lands of one
or nore agencies and the private sector, then it isa
conprehensi ve natural area system Naturally, if all state
and private land in the state is eligible for inclusion,
either on a registry of natural areas or in sone nore fornal
system of |egal dedication, a truly conprehensive system
exi sts.

The significance of such a systemlies in tw facts:
(1) that it recognizes the inportance of protecting a broad
spectrum of natural areas; and (2) that it is capable of
protecting a broader spectrumthan is a single agency. Any
singl e agency program as the concept is used here (although
it may recognize the inportance of protecting natural

areas) , is confined, with few exceptions, to protecting
areas within a relatively narrow range - for exanple, forest
t ypes. It may be that all the resource agencies in a

particular state have their own prograns, so that in fact
the full spectrumis represented; but this would be done by
chance.
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65.2 A nodel system

Legislation creating a conprehensive natural areas
system typically begins with a declaration of findings or
policy and a statenent of goals. The findings are generally
to the effect that because of the growh of the popul ation
and the devel opnent of the econony of the state, it is
necessary and desirable that portions of the state’ s natural
diversity be set aside as natural areas for the benefit of
present and future generations before they have been
destroyed. The thought is often added that such areas are
irreplaceable as laboratories for scientific research, as
beneficial reservoirs of natural materials not all of the
uses of which are now known, as habitats for rare and
vani shing species, and as living nuseuns where people nay
observe natural biotic and environnental systens. The goals
of the system may include setting aside natural areas:

(1) for research in such fields as agriculture,
conservation, ecology, forestry, genetics, geology,
hi story, pal eontol ogy, pharmacol ogy, soil science,
taxonony and simlar fields;

(2) for the teaching of biology, conservation, ecology,
geol ogy, natural history and other subjects;

(3) as habitats or places for naintaining plant and ani nal
species and comunities and other natural objects;

(4) as reservoirs of natural materials;

(5) as places of natural interest and beauty and as pl aces
for recreation;

(6) for visitation whereby persons may observe, value, and
enjoy natural and cultural processes or events;

(7) as benchmarks agai nst which to neasure such processes or
events and agai nst which to neasure environnental
degr adati on;

(8) to pronote understanding and appreciation of the
aesthetic and scientific values of such areas by the
peopl e of the state.

Definitions of key terns are included. The definitions

of adm nistrative ternms will vary depending on how the state
is organized, but a typical list might be as follows:
(1) “Commission” means the Natural Resources
Conmi ssi on
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(2) “Departnment” neans the Departnent of Natural
Resour ces.

(3) “Board” neans the Natural Areas Advisory Board.

(4) “Natural Area” neans an area of land or water or

conbi nations of |and and water generally but not
necessarily large in size, in public or private
ownership, that contains relatively undisturbed
ecosystens, |land forns, threatened, endangered, or
uni que plant or animal habitats, or any other area
of unusual or outstanding scientific, educational
or aesthetic interest.

(50 “Nature Preserve” neans a natural area which is
formal |y dedicated under the dedication provisions
of this Act.

(6) “Dedicate” neans to transfer to the conm ssion

for and on behalf of the state, any estate,
interest or right in an area in a manner permtted
In the dedication section of this Act.

(7) “Articles of Dedication” pmeans the witing by
which any estate, interest, or right is formally
dedi cated or permtted under this Act.

(8) “Regi ster” neans to execute a witten agreenent
bet ween the conm ssion and the owner of an area
for the purposes and in the manner permtted in
the registration section of this Act.

(99 “Recognition” means the official recognition by
the board of an area as a priority area in
connection with the policies, goals, and purposes
for which the natural area program has been
creat ed.

(10) “critical Areas List” means a list of those areas
recommended by the board and approved by the board
and approved by the comm ssion that are of
critical inportance to the goals and purposes of
this Act and are therefore eligible to be included
in the Nature Preserves System

The Act, as can be inferred fromthe definitions,
generally vests primary authority in the conmm ssion which
oversees a departnent of natural resources (or a |arge |and-
hol di ng agency should there be no unified natural resources

departnent). The comm ssion’s executive director is
appoi nted by the departnent, and other staff nenbers are
provi ded by the departnent. The commi ssion is enpowered, in

addition, to oversee the general duties of a natural
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resources departnent, to conduct and maintain inventories of
the state for natural area program purposes; to select areas
for dedication or acquisition; to select areas for
recognition and registration; and to manage or provide for

t he managenment of nature preserves. This | ast power

I ncludes not only the issuance of appropriate rules and
regul ati ons but the power to assign to an agency, wWth its
consent, the managenent duties for a particular reserve.

Advi sory board nenbers generally serve wthout
conpensation and contain a significant portion of scientists
expert in ecology. The function of the board is to
recommend from the inventories prine candidates for
preserves and to advise on the creation of rules and
regul ati ons and other activities of the conm ssion
CGenerally, the conm ssion reviews board-reconmended areas
and areas so approved are entered on the registry of
critical areas list. The departnent then contacts the
owners of listed areas (who nmay be public agencies or
private citizens) explaining the program and inviting them
to enter into an agreenent that results in the dedication of
areas as nature preserves. Such agreenent may result in,
but is not Iimted to, the purchase of the area by the
state.

A nature preserve is fornally established when articles
of dedication for the preserve have been filed in the office
of the county recorder (or recorders) of the county (or
counties) in which the preserve is located. Articles of
dedi cation are executed by the owner of the |and and
accepted by the commssion. Articles have the sane effect
as a conveyance of an interest in |and. The articles are
invalid unless they adequately restrict, openly or by
reference to comm ssion rules and regul ations, the use of
the preserve for natural area purposes. Articles may thus
contain provisions for the managenent, custody, and transfer
of a preserve, provisions defining the respective rights of
the owner and the operating agencies in cases where they are
different persons or entities, and such other provisions as
may be necessary or advisable.

Regi stration of areas on the critical areas list is
anot her process in which the board, the conm ssion, and the
| andowner participate. The comm ssion refers the critical
areas list to the departnent for action. The depart nent
contacts the area’ s owner explaining the program and
inviting an application for registration. The area becones
officially registered when an appropri ate agreenent has been
signed by the owner and the comm ssion. The owner is given
a plaque and a certificate acknow edgi ng the inclusion of
the site in the system The owner is conmtted to manage
the site under the terns of the agreenent and to maintain
specified natural area values of the site. The agreenent
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may be termnated at any tinme usually upon 30 days
notification by either party involved, an act which renoves
the site fromthe official registry.

A conprehensive natural areas system includes | egal
protections for the areas in the system A typica
protective provision begins by declaring that preserves are
held in trust for present and future generations.
Specifically:

Nat ure Preserves are hereby declared put to their
hi ghest, best, and nost inportant use for the
public benefit. Unless the articles of dedication
otherw se provide, preserves shall not be
alienated, or altered, or licensed, or taken by
any_agencg or person; nor shall the articles of
dedicate be changed, except for another public use
and: (1) after a finding by the comm ssion of an
| mper ative and unavoi dabl'e public necessity and
(2) after approval by the Governor. Before these
two conditions may be net, however, the conm ssion
shall give notice of the proposed action in the
maj or newspaper read in the county or counties in
which the the preserve is located and shall hold
thereafter a pronpt and convenient public hearing
or hearings in said countY or counties at which
all persons aggrieved or likely to be aggrieved
shal | have an opportunity to be heard.

Judicial reviewis often provided for. Pl anni ng
agencies are often nmandated to take preserves into account
in their decisions. Oficials are often enpowered to
enforce preserve agreenents and managenent regul ations.

65.3 Existing systens: nunber and size

There are 25 states which, as of July 4, 1976, have
natural area systens sufficiently close to this nodel system
to be described as conprehensive natural area systens. The
degree of conformty varies substantially, and there may be
debate over whether one or two particular states should be
included. Another qualifying factor is that sonme of the
systens are of very recent origin and as yet contain no
land; if one elimnates these, only 19 states would be
i ncl uded.

This is not a |arge nunber, but what is far nore
surprising is the small nunber of units in existing systens
and the tiny total acreage protected by them  The nunber of
units is about 436 and the total acreage is 181, 580. ( The
United States contains over two billion acres.)
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The following table lists those states which have
systens that recognize or protect the natural areas in the

control of (1) all

owners of property within the state; (2)

two or nore agencies of state government; or (3) a single

agency plus private or
state are also given):

ot her Tandowners (uni'ts and acres per

State Uni t s/ Acr eage
Ari zona 0/0
Ar kansas 1/ 40
Connecti cut 712,270
Georgi a 3/ 6,499
Hawai i 2/ 2,692
[I1inois 60/ 15, 465
| ndi ana 41/ 6, 530
| owa 2712, 326
Kansas 2/ 1,818
Kent ucky 0/0
Mai ne 24/ 575
M chi gan 12/ 45, 000
M nnesot a 5/ 1,594
M ssouri 48/ 5, 636
Mont ana 0/0
New Jer sey 13/4,066
New Yor k 1/1
North Carolina (undet er m ned)
Nort h Dakot a 0/0
Ohio 28/ 6, 167
Or egon 0/0
South Carolina 2/ 3, 000
Tennessee 26/ 59, 604
Washi ngt on 4/ 297
W sconsi n 130/ 18, 000
TOTAL 436/ 181, 580

(Florida is a special case. Because of the adverse
I mpact of wuncontrolled devel opnent, and for other reasons,
It has established a regulatory scheme for certain areas
whi ch can be said to afford a nmeasure of protection for sone
natural areas, including the Big Cypress Swanp, which
contains over 85,000 acres. The nature of this regulatory
scheme, however, is sufficiently different from the node
conprehensi ve natural areas system described above that it
is best not included in the tabulation here .
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65.4 Existing systens: degree of conformty to node

The varying degrees to which the systens |isted above
conformto the nodel system outlined in 60.2 nust be
appreciated if a fair picture of the use of conprehensive

natural area systens is to be given. In general, probably
none of the existing systens can neaningfully be said to
match the nodel, point for point. | ndi vi dual systens

provi de good exanples of sone of the particular elenents,
but variation from the nodel to sonme degree is present in
al | cases.

The chapters on each of the states in the table above
must be consulted for the full picture of the variety which
obtains existing systems. Here it is possible only to give
sonme exanples which will suggest the extent of this variety.

An exanple of a system which corresponds fairly closely
to the nodel is the one in Illinois. Under the Illinois
Nature Preserves Act, the Departnment of Conservation is
aut hori zed, subject to approval of the Nature Preserves
Conmi ssion and the governor, to acquire, hold and manage
real property within or outside the system of nature
preserves. Acqui sitions may be by gift, purchase, exchange
dedi cation or condemation. The Departnent is further
enpowered to issue nanagenent regulations for nature
preserves and to enforce them  The approval of the nine-
menber Comm ssion (which serves w thout conpensation) is
needed before preserves can be acquired or disposed of. The
Conmi ssion also has the duty of mamintaining registries and
records of nature preserves and other areas of educationa
or scientific values and of habitats for rare and endangered
species of plants and ani mal s.

The stated goals of the Illinois Nature Preserve System
are to designate and set aside certain areas for
preservation and protection and (1) for scientific research
and for the teaching of natural history, conservation, and
other subjects; (2) as habitats for rare and vani shing
species; (3) as places of natural and historic interest and
scenic beauty; and (4) as living illustrations of the
state’s original heritage.

An area approved by the governor and the Conm ssion,
whether in public or private ownership, becones a nature
preserve followng its dedication by the adm nistering
agency or the private owner in a form approved by the
Conmi ssi on. The articles of dedication may contain
restrictions (which nmay vary from one preserve to another)
on the use of the area, define respective jurisdictions of
the owner and the Departnent, and recogni ze reversionary
rights. The law provides strong protection against the
removal of or destruction of dedicated nature preserves:
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areas, designated as nature preserves wthin the system are
decl ared to be:

. ..put to their highest, best and nost inportant
use for public benefit and they shall be held in
trust and shall not be subject to alienation
except to another public use upon a finding by the
Departnent of inperative public necessity and with
the approval of the governor and the Illinois
Nature Preserves Conmi ssion

The Illinois System contains 60 nature preserves
containing a total of 15,465 acres.

At the opposite end of the spectrum fromthe systemin
II'linois stand the systens in states |ike Mntana and
M ssouri . The systens in these states operate under
substantial restrictions of one sort or another.

M ssouri, for exanple, has a natural area system based
solely (except as to nmanagenent of areas) on admnistrative
regul ations issued to a departnent (the Departnent of
Conservation) which includes only forestry and fish and
wildlife divisions. The systemis also limted in that it
is at present confined to those |ands owned or adm nistered
by the Departnent, although authority was given in July of
1976 to extend the system by permtting “designation” of
land in other ownership. The Departnment can also |ease |and
for inclusion in the system At present, the natural area
system consists of 48 areas totaling 5,636 acres. Thirty-
one of these are on Departnent of Conservation |ands; two
are licensed fromthe U S. Arny Corps of Engineers; six are
| eased from the L-A-D Foundation; and ten are |eased from
The Nature Conservancy.

Montana has a system created by statute, but the system
is confined al nost exclusively to designating areas on
st at e-owned | and. I ndeed, al though purchases, gifts, and
trades are permtted, the systemwas set up to work in the
mai n through one state agency, the Board of State Land
Conmi ssi oners, designating areas on land it already
controls. ﬂLegislative designations are required for other
state-owned land to becone part of the system ) Designated
or acquired areas are protected from adverse use until the
Legi sl ature specifically authorizes condemation or
devel opnent. Unfortunately, a shadow has been cast on the
system by the | egal question of whether when school trust
| ands (given by the federal governnent upon statehood “for
support of the common school s” and adm nistered by the
Board) are designated, conpensation nust be paid to the
school trust fund. Partly as a result of this and partly
because the Act is relatively new (1974), no areas have yet
been designated and only one person works permanently (and
only on a part-tinme basis) on the program
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It should be pointed out that it is possible for
conprehensive natural area systens to prosper despite
substantial restrictions. Wsconsin is often cited as an
exanpl e. The Wsconsin Scientific Areas Preservation
Council, established by statute in 1951, is restricted to an
advisory role to the Departnent of Natural Resources. The
Departnent, the state university system the Departnent of
Public Instruction, the MIwaukee Public Museum and private
colleges collectively are all represented on the n-nenber
Council, which has a staff of two full-tine persons. The
original basic tasks of the Council were to: (1) deternmine
the desirability of donated |ands for preservation purposes;
(2) recommend sites for federal designations; (3) recomend
acquisition of scientific areas to the Departnent of Natura
Resources and nake determ nations regarding the |evel of
managenent and permtted uses on designated scientific
areas; (4) maintain a published list of scientific areas
avai l abl e for research and educational purposes; and (5)
cooperate with other agencies with simlar or conpatible
interests. Littl e change has been nade over the years in
these basic tasks. Only recently have $50,000 and $100, 000
been made available to the Council for acquisition, and this
has resulted in only five sites containing 600 acres
al toget her; however, today the entire system consists of 130
scientific areas containing 18,000 acres. Si xty percent of
the areas are on Departnent of Natural Resources Pand, and
the remainder are on both public and private | and.

The Wsconsin system works sinply and effectively, but
it relies nore on noral force than |egal obligation. St af f
recomendati ons involving designation of Departnent of
Nat ural Resources | ands are channeled to the Scientific
Areas Preservation Council from which they are forwarded to
the Natural Resources Board (the policy arm of the
Departnment of Natural Resources) for review and approval
Any new scientific area designation or the changing of an
exi sting designation requires Natural Resources Board
approval ; however, designations on |ands other than those of
the Departnment need the approval of the Scientific Areas
Preservation Council.

One ot her conprehensive natural area system should be
nmenti oned here because it provides a good exanple of a
system that works through one basic nmechanism- a registry -
to cover all the lands in the state.

The Maine COritical Areas Program of the State Pl anning
O fice was established by statute in 1974. The statute
directs the State Planning Ofice to nmake a statew de
I nventory of the natural areas and to establish an official
listing of these areas, to be called the Register of
Critical Areas. “Critical areas” are defined as:
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. ..areas containing or potentially containing
plant and animal life or geol ogical features
worthy of preservation in their natural condition,
or other natural features of significant, scenic,
scientific, or historical value.

The statute also establishes an n-nenber Mine
Critical Areas Advisory Board to advise and assist the

Planning Office in creating the Register. Information on an
area proposed for inclusion on the Register is presented to
the Board of Planning Ofice. If the Board agrees the area

shoul d be registered, the |landowner is notified and given 60
days to communicate his or her feelings about registration.
At the end of that period, the Board reconsiders all
information on the area and deci des whether it should be
regi stered. The area may be listed without the |andowner’s
consent. Once an area is registered, the owner is asked to
advi se the Board of any proposed alterations to the area at

| east 60 days in advance of the start of alteration.

The programis not regulatory; it sinply provides
informati on on the significance an area. O the 24 areas
(totally 575 acres) which have been registered to date,
approximately 70 percent are in private ownership. The
Planning Ofice is working with these owners to devel op
formal nmanagenent agreenments or to encourage the donation of
conservati on easenents. For the critical areas which are
owned by the state, the information provided is expected to
af fect plans and deci sions of state agencies acting under
their own nmandate. Admnistrative agreenents are being
devel oped with individual state agencies such as the
Departnment of Transportation and the Bureau of Public Lands.

(Extract from Nature Conservancy, 1976, Vol. 11, pp
651- 656. )
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Appendix F

Summary and Guidelines: Human Ecological Considerations in
Land Use Mapping

1. A description will be undertaken of |and-use types and
patterns present in the area. This description
constitutes Level | of the cultural conponent of the ABC

survey nmethod.

2. Land-use description and mapping can be divided into two
parts:

a. Structural naps which are intended to show the form
or norphology of a land-use type and are usually
based on mapping of artifacts such as roads,
trails, cabins, canpsites, and dans, although
| easehol ds, zoning, and other |ess tangible
arrangenents can al so be mapped and eventually
descri bed and interpreted.

b. Functi onal nmaps which conbine the spati al
distributions of the |land-use types into groupings
of significance to planners and nanagers. The
nmet hod used here is to delimt nodes and corridors
where various | and uses are concentrated, and
hi nterl ands where nore diffuse activities are the
rul e.

3. As a first step in preparing the structural and
functional naps, a conprehensive list or record shoul d
be nmade of all known past and present |and uses in the
study area. This list can be conpiled by review of the
historic, current, and scientific literature on the
general area and by interviews with know edgeabl e
per sons. Tabl es or charts can be used to sumrarize the
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| and uses which could be mapped or descri bed. Exanpl es
are the summary diagrans of Battin (1975) and Val
(1981)

4. A selection from the conprehensive |and-use list can
then be nmade of the key types to be described and
delimted in detail on the structural and functional
maps.

a. The criteria for selecting the key land use types to
be mapped at this first stage include:

I. Historic persistence such that they are likely
to be associated wth artifacts considered
worthy of protection;

ii. Their current extent and intensity in the area,
with intensity being judged through the nunber
of people involved, |evel of technology, or
simlar factors,;

iii. Their actual or potential significance to |ocal
peopl e for economc, lifestyle, or cultura
reasons:

Iv. Their potential to generate |and-use conflict;
v. Their environnental effects;
vi. The availability of data.

b. The foregoing procedure can be repeated in a
sequence of nore detailed |and-use descriptions
whi ch can be undertaken as funds, staff, and new
I nformati on make such procedures advisabl e.

5. A consistent organization of the description of a land-
use type is desirable in the text acconpanying the naps.
Any significant sub-types of the |land use should be
identified, for exanple, resident and non-resident
hunting in the context of wldlife harvesting.
Classification or grouping of |and-use types is often
rather difficult, for exanple, in the broad field of
communi cations, but can be guided by many of the
criteria and guidelines set forth bel ow

a. The description of each selected |and-use type
should begin with an account of its historic
devel opnent . Descriptions of changes in the nature
or distribution of selected |and uses should be
succi nct and based so far as possible on the data
presented on the structural naps.
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O her topics on which historic and current
i nformation should be presented for each selected
| and use i ncl ude:

i. Policies and institutional arrangenents, for
exanpl e, changes in land tenure systens,
acts, regulations, and nmanagenent agenci es;

. Perceptions, attitudes, and val ues, or
I deol ogi es, particularly those favouring or
i nhi biting | and uses;

iii.  Technol ogy;

V. Di scussion of policies and institutional
arrangenents, perceptions, attitudes,
val ues, and technol ogy can be undertaken on
an interest-group or actor basis.
Describing the policies, ideologies, and
technol ogies of hunters, mners, or other
i nterest groups can reveal differences that
are inportant to the understandi ng of
conflicts and therefore to boundary
delineation and to planning and nmanagenent
of national parks and rel ated nanagenent
units.

The socio-economic, biophysical, or overall
environmental effects of each selected |and use
shoul d be described as fully as resources and tine
permt. The identification and description of such
effects is a difficult task which can involve

| engthy study and field research. Such i ntensive
work is not envisaged at this first-stage of mapping
and description. Nor are funds likely to be
available for it. Considerable first stage
informati on on effects can be secured from

. Historic descriptions or scientific work
conpleted in the area or in simlar
environnents in other areas;

ii. Cdass environnental inpact assessnents or
envi ronnent al - i npact - assessnment gui del i nes

Frepared by an agency or corporation for the
and use in question;

. Envi ronnental inpact statenents undertaken for
a land-use project of the type in question,
preferably in the study area or a simlar
envi ronnment el sewhere;
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V. Various governnent or corporate planning
reports, or the publications of conservation
associ ati ons or other non-government groups;

V. Interviews with know edgeabl e persons;

Vi . Direct observation through field
reconnai ssance studi es.

d. Proposed or official plans, or other plans or
prognostications, should also be mapped and
described as these indicate future potentia
conflicts, effects, and planning challenges. The
gui delines considered in discussion of the
organi zation of historic and current uses can be
followed in the discussion of the future.

e. Chronol ogical tables are useful neans of sunmarizing
data and reduci ng text |ength.

f. In all instances, the sources and weaknesses of the
data should be noted and najor research needs
identified.

The next inportant step in the analysis is to group the
| and-use types delimted on the structural maps into
process patterns which show where concentrations of
activity are occurring that nerit the special attention
of planners and nanagers. Such concentrations influence
the future character of very large surroundi ng areas.
The schene followed here to delimt such patterns is the
mappi ng of nodes, corridors, and hinterl ands.

a. Nodes are areas where land uses and infrastructure
are concentr at ed.

b. Corridors are transportation and communications
i nks which both facilitate and contain a nunber of
other activities and effects.

c. Honterlands are areas where concentrated patterns of
overl apping activities are not typical. They are
| oner -1l evel activity areas which are, neverthel ess,
related to the rest of the |and-use system and often
are quite inportant to the socio-economic and
environnmental character of a region

d. A decision has to be taken as to the nunber of
over | appi ng | and-use types which define a node or
corridor.

e. The nunber of |and uses associated with each node or
corridor can be mapped through varying degrees of



shading.  Nurerical values can also be used if the
data and circunstances warrant such an approach

f. The nature of land uses can be indicated by synbols
adj acent to the node, corridor, or hinterland.

9« Extent can be estinmated by averaging or
interpolating the various |and-use boundaries
occurring at the edge of the node or corridor. The
decision on extent may, in sone cases, be rather
arbitrary and should involve evaluation by a nunber
of know edgeabl e persons.

h. The width of a corridor can be indicative of the
type of technology involved; for exanple, in a
wildland area, the wi dest corridor mght be utilized
by a railway, the narrowest by bikers or wal kers.

i Annual- or seasonal - use variations of nodes and
corridors can also be shown by using varying
synbol s.

j. Longer-termtrends in the use of nodes and corridors
can be shown on the maps. A node can be napped as
decl i ning, developing, or consistent in terns of
changes in such criteria as nunber of |and uses,
nunber of users, level of technol ogy, and governnent
policy. The direction of decline or devel opnent can
be indicated as well.

The foregoing mapping and description of selected land-
use types on structural and functional maps can set the
stage for delineation of culturally significant areas as
wel | as areas of conflict, tension, and conpatibility as
this is undertaken at Level Il of the ABC resource-
survey nethod. The first step here is to use the
structural and functional maps to prepare: 1. a
cultural significance map, and 2. a cultural constraints
map.

a. Maps of cultural significance can be prepared through
techniques simlar to those used to delimt nodes and
corridors.

At the level or scale of analysis characteristic of
this study, available data are often sparse and of
uneven quality so that firm boundary |ines may be

i nappropri ate. Tabl es can be prepared to sumari ze
data and rel evant characteristics.

b. CGriteria are required to decide what historic,

archaeol ogi cal, or other thenes, features, or
artifacts are to be considered as culturally
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significant. Prelimnary studies of the human and
environnmental history of an area are necessary to
identify likely events, thenes, features, and
artifacts. Care nust be taken to ensure that the
historic and cultural views of all major interest
groups are considered in devel oping and applying the
system Criteria for determning cultura
significance can be developed at a late stage in the
process, although there is a risk that w thout
general guidance at an early stage, events, thenes,
features, or artifacts may be neglected or ignored.

In the absence of a generally accepted and nore
detailed set of cultural-significance criteria, the
follow ng can be used:

I. Historic: An area can be considered to be of
historic inportance if it is found, through
literature research, field observations, or
interviews wth know edgeabl e persons, to
contain features or artifacts associated with
an event, feature, or thene generally
recogni zed as noteworthy for the period since
the first entry of Caucasians into a study
area. \Were guidelines are |acking, these
events, features, or artifacts cannot be ranked
in ternms of their inportance for protection at
this stage, and usually will sinply be mapped
and counted to delimt key areas;

ii. Archaeological: Areas can be nmapped as
i nportant on the follow ng bases. They contain
a nunber of known archaeol ogical sites in close
proximty, sone of which have been judged by
t he Archaeol ogi cal Survey of Canada, or a
conpar abl e body, to be of noderate-to-high
si gni ficance. They are isolated sites judged
by simlar neans to be significant. They are
judged to have potential for containing
significant sites;

iii. Inmportance to Indigenous People: An area can be
mapped for this reason if it has been
considered, or is likely to be considered, as
I nportant by indigenous people for continuance
of their cultural identity or traditional use
of |and. Del i neation of such areas has been
undertaken by indi genous groups as part of |and
clains or other activities. This data may not
al ways be available, at |east not on an
official basis. Wile awaiting the
availability of such data, guidance on the
I nportance of areas to indigenous people can be



obtained from interviews and discussions, local
witing, and docunentation of concerns
expressed at planning hearings. A r photos and
field nmethods can al so be used,

iv. Synmbolic: This category refers to a natural or
scenic feature considered to be of aesthetic or
special value. The feature may be associ ated
with nusic or the arts, or have sone specia
geogr aphic, geologic, or biophysical attribute
such as size, uniqueness? orrarity.

Qui del i nes shoul d be devel oped and deci sions made on the
educational, research, or recreational otential of each
feature, artifact or area. Factors to be taken into
account i ncl ude:

I. Conpatibility of new activities with
traditional uses and val ues;

ii. Effects on abiotic and biotic resources;

iii. Ability of the feature, artifact, or site to
W t hst and use;

Iv. Access requirenents and their inpacts in the
general area;

v. Costs, including opportunity costs;

vi. Educational and research potential based upon
such criteria as uniqueness, rarity, or
repr esent ati veness. I nternati onal Biol ogi cal
Program (IBP) sites are of special interest
because one of their purposes is to nonitor the
effects of various |and uses. In this respect,
they may be nore appropriately included in a
managenent type other than a national park; for
exanple, a Canada WIldlife Area or an
ecological site, if such is provided for in
| egi slation or policy.

Areas of cultural constraint to various |and-use
activities can be mapped by enploying a conflict-tension-
compatability spectrum I'nformation for napping

conflict, tension, and conpatibility can be obtained from
the structural and functional maps. Conflict, tension
and conpatibility areas can be defined in the following
terns:

a. An area is included in the conflict category if it

I's characterized by the continuation of a historic
and largely unmtigated conflict, by a new |and use,
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or by an increase in the intensity or extent of an
exi sting use perceived to have adverse effects on
ot her uses or the resources needed for them Such
effects may be direct (for example, control or
destruction of wildlife habitat valued by trappers),
or indirect (for example, increased access to a
traditional fishing |ake because of scenic road

construction) . Possibilities for mtigating these
effects through technol ogy should be considered in
j udgi ng degree of conflict. The track record of

such institutional and technical arrangenents shoul d
al so be considered in deciding on prospects for
mtigation. \Were adverse direct and indirect
effects are occurring, increasing, or likely, and
mtigation procedures are judged inadequate, then a
conflict area can be mapped. The degree of conflict
and the effectiveness of mtigation nmeasures nmay not

be agreed upon by all parties. In such a case It is
considered best to map a conflict if it is |earned
through literature, interviews, or simlar neans

that at |east one mmjor group of users perceives a
conflict.

The tension category can be applied to:

I. Areas being evaluated for devel opnent which may
have adverse effects on other uses or the
resources or environment upon which these users
are dependent;

ii. Areas in which a decrease in the extent or
intensity of a land use has created problens
for other uses.

Conpatability areas do not neet the criteria for
either conflict or tension. Conpatibility areas are
characterized by relatively little change in |and
use and by lack of perception of conflict.

Delimtation of conflict, tension, and conpatibility
areas is difficult and rather arbitrary at the scale
or level of analysis being pursued here. The
participation of ateam of know edgeable persons in
evaluation and interpretation is helpful in this

respect. A major problemin delimting the areas is
| ack of knowl edge of the human ecol ogy of the
various |and uses. Few detail ed studi es have been

done and few relatively precise guidelines are
avail able on such factors as the distance hunters
and recreationists can be expected to travel off
roads, and the effects they may have. Extent of
conflict areas can be estimated by including areas
of known di sturbance, areas with related



infrastructure, and relevant clains, |eases, or
tenure arrangenments. Actual conflict areas could
vary considerably from those on the map. At this
stage, however, the intent is to outline genera
areas of concern so that planners and nmanagers can
begi n thinking about issues, further research and
information requirenments, and possible response
measures, including boundary configurations and
zoni ng arrangenents.

At this point it is useful to summarize sone of the
maj or ways in which the foregoing nethodol ogy and
resulting data can be used by planners and managers as
well as interested citizens.

a. The cultural data is inportant in its own right and
can be related to the abiotic and biotic data
acquired through the ABC resource survey (see
Theberge and Nel son, 1983). I n draw ng
rel ationships, inportant interactions can be
reveal ed: for exanple, the location of a devel oping
corridor near a biotically significant area or a
pl anned hydroelectric facility near sites of
ar chaeol ogi cal val ue. Used in this way, the
abiotic, biotic, and cultural maps can indicate
areas of possible conflict and concern.

bh. When used as a bench mark or historic point of
reference, the cultural data can be used to nonitor
the effectiveness of current policies and managenent
syst ens. Control policies or practices applied to
an energi ng node or tension zone can be eval uated by
mappi ng | and-use changes and their effects during
observation periods which could range in length from
weeks to years. In this manner |and tenure, zoning,
enforcenent, or other control systens can be
assessed and adjusted by decision nakers.

c. By using observational nethods |ike the foregoing,
the effectiveness of managenent arrangenents can be
conpared, perhaps for simlar problens in separate
regions, or perhaps across tenure boundaries. An
exanple is to conpare the effectiveness of
arrangenents for protection of caribou calving areas
In national parks, Canada wildlife areas, or other
managenent types located in the sanme general area.

d. The foregoing comentary |eads to the final planning
and managenent use to be discussed here (for
exanple, the applicability of the nethod to the
delimtation of boundaries for national parks and
related forns of |and nmanagenent). | ndeed the
met hod and the data can be used to delimt a co-
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ordinated network of parks, wildlife areas, and
institutional arrangenents for managenent of a |arge
environnental ly significant area. The nethod can be
used to provide for preservation of all aspects of
environment in one part of this large area through
creation of a national park, and for nore selective
protection of certain resources such as wildlife or
water by creation of a Canada WIldlife Area or water
reserve in another adjoining part of the large area.
Qoviously the nmethod and the data can be used in
simlar fashion to delimt zones or special-use
areas wWwthin a national park or related managenent
unit.

10. A nmmjor objective of this study guide is to illustrate
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application of the method to the delimtation of

national parks in an environnentally significant area or

ESA .

a.

To begin, a main boundary nust be drawn around the
core area of an ESA. O'ten the goals for this core
i nvolve strict protection of abiotic and biotic
resources or preservation of a representative
exanpl e of an ecosystem or natural region. The
national park is the managenent approach frequently
advocat ed under such circunstances.

I. The first and fundanental guideline should be
that the national park boundary will be drawn
to accord as closely as possible wth the
ecol ogi cal or biophysical principles and
procedures outlined by Theberge el sewhere in
this study (See Theberge and Nel son, 1983, Part

1);

ii. As it may not be possible to include all areas
of ecological inportance to the national park
within the main boundary, discontinuous units,
and interagency co-ordinating arrangenents
shoul d be considered from the begi nning;

iii. In drawing the national park boundary, careful
attention should be paid to the follow ng land-
use or cultural data:

A. nodes,
B. corridors,
C0 areas of cultural significance,

D. tensi on and conflict zones;



iv.

Viii.

It is not possible to state categorically that
all nodes and corridors should be excluded from
the national park for several reasons. First,
sone access will be needed for recreation,
tourist, scientific, and educational uses.

Exi sting corridors and nodes may performthis
function, to the possible benefit of current
residents.  Second, the corridors and nodes may
contain calving or other significant areas best
managed as part of the park. Third, the
corridors and nodes may contain historic or
other cultural features best managed as part of
t he park. Fourth, the growth of services in
nodes and corridors may be better managed from
a conservation standpoint by including themin
t he park. All of these factors, and the

rel ati onshi ps anong them should be taken into
account in the decision;

Special attention should be paid to nodes and
corridors in which land use is increasing as
well as to those specified for growh in
muni ci pal, regional, agency, or governnent

pl ans. Speci al consideration is especially

I nportant where plans include a |arge nunber of
uses, significantly nore tenporary or permanent
residents or visitors, or technology likely to
have a marked short- to long-term effect on
abiotic, biotic, or culturally significant
areas;

At | east one sanple of all significant cultura
themes should be included in the park. Special
care should be taken to include as nmany

I nportant ecol ogical sites as possible because
of their value to all interest groups;

Speci al attention should be given to including
sites useful for understanding man’s changi ng

I mpacts on environnent. Areas where it is
possi ble to show the adverse effects of certain
technol ogi es and policies have high educationa
val ue;

Very careful consideration should be given to

| eavi ng zones of increasing tension or conflict
out side the national park boundary. | nvol vi ng,
as they often do, a nunber of conpeting |and
uses or large-scale, rapid, and controversia

| and- use changes, such areas are probably
better managed under institutional arrangenents
that have fewer or nore-specific conservation
obj ectives than national parks. On the other
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hand, where analysis reveals high abiotic,
biotic, and cultural values near or wthin
tension or conflict zones, it many be desirable
to include the area within a national park;

I Xx. Land-use or cultural activities of indigenous
peopl e shoul d be considered nost carefully in
delimting boundaries. Rel evant areas may
occur in the hinterland, well away from
corridors and nodes;

x. Park agreements could involve arranging for key
historic sites to remain under native ownership
or shared control. Leasing or contracts could
be the basis for national park uses. I n such
ci rcunstances, reliance on the biophysical
principles set forth in the conpanion vol une
(see Theberge and Nel son, 1983, Part 1) are of
fundanmental inportance in draw ng boundari es.

If the ecol ogical principles cannot be applied
to key areas, regardless of ownership, then
nati onal park objectives cannot be achieved,

xi. I n making boundary decisions, opportunities for
rehabilitation and, possibly, for subsequent
I ncorporation into the national park should be
kept in mnd. Certain types of |unbering could
fall into this category, whereas hydro-electric
proj ects or conparable devel opnents are not
l'ikely to;

xii. Planning could include designating certain
areas outside the boundary as part of the park.
In other words, the boundary coul d be staggered
or pebble-like in character.

In inmplenmenting the foregoing guidelines the ability
to plan and carry out a co-ordinated inter-agency
approach is obviously of critical inportance. The
possi bl e effectiveness of staggered boundaries, or
shared nmanagenent arrangenents, depends very much on
good evidence that the institutional neans exist to
carry themout. An analysis of the available acts
and agencies and their advantages and di sadvant ages
for national park and environnentally-significant-
area managenent should therefore be conducted at an
early stage in planning for ESAS and national parks.
Eval uation criteria like those in the University of
Waterl oo systens study of ESAS in the Yukon should
be considered in making such assessnents. For
evaluating legislation, these criteria include: 1.
agency; 2. purposes, goals, and objectives; 3.
avai | abl e ESA designations; 4. permtted and non-



permtted |and uses; 5. tenure types; 6. nanagenent
procedures, including planning, inplenmentation, and
enforcenment; 7. nonitoring and feedback; and 8.
policy co-ordination. For eval uating agencies, the
criteria include: 1. mandate; 2. goals; 3.

ideology; 4. institutional character, for exanple,
budget size or type and nunber of professiona
personnel; 5. the range of pernmtted activities; 6.
i nstitutional conprehensiveness, including links to
vari ous agencies, governnent |evels, and interest
groups; 7. |and-access and control nechanisns, for
exanpl e, opportunities for |easing, agreenents, and
non-fee sinple arrangenents; and 8. experience and
I mage or track record.

(From Nel son, J. G, and B.H. Bastedo, 1983, pp. 215-232. )
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