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ABSTRACT

An Evaluation of the Woodland Caribou M anagement Processin Alberta
By: John David MacDonald
Supervisor: Dr. C. Cormack Gates

A Magter' s Degree Project submitted to the Faculty of Environmenta Design in partial
fulfillment of the requirements for the degree of Magter of Environmental Design
(Environmenta Science).

Woodland Caribou are designated as “threatened” in Alberta under the Alberta Wildlife
Act. In Alberta, the Borea Caribou Committee (BCC) consists of arestricted range of
stakeholders (indugtrid users, provincid government land and wildlife managers, and
university researchers) that make management decisions regarding resource devel opment
and the conservation of woodland caribou. In January 2000 the BCC Guiddines
Subcommittee was formed to review existing industrid operating guiddines from across
northern Alberta and draft a set of consolidated guidelines for implementation on
designated northern Alberta caribou ranges.

In the firgt part of my thesis| analyzed the participatory nature of the BCC and evauated
it according to aframework for evauating the public participatory process. | explored
the characterigtics of the committee that were both supportive and barriersto the
collaborative process. | aso assessed the dispute resolution techniques employed through
the BCC Guiddines Subcommittee. The results showed that the BCC needed to improve
on educating and informing the stakeholders and public, incorporating public vauesinto
decision-making, improving the quaity and innovativeness of decisons, fostering trust
among stakeholders and the public, and reducing conflict among the stakeholders, if it is
to dlow a public participatory forum for the management of woodland caribou. | made
specific recommendations for the improvement of the public participatory process within
the BCC.

In the second part of my thesis| facilitated an evauation of the proposed consolidated
indudtrid operating guiddines for caribou conservation in the Boreal Forest Natural
Region of Alberta by the BCC Guiddines Subcommittee. The evaluation considered the
potentia of the proposed consolidated guidelines to reduce the cumulative effects of
exiging and new development in caribou range in comparison with exiging regiond
guiddines. Possible future dternatives for management of industrid activitiesin caribou
range were o considered. Overdl, the guidelines evauation showed that they fail to
satisfactorily address speeding up the recovery of exigting disturbance, minimizing the
amount of new development and managing the total amount of activity on caribou range.
They have dso not improved on the old guiddines in terms of protection of caribou and
their habitat. The mgority of respondents, from industry and government, favoured a
management scenario that limited the cumulaive amount of industria activity on caribou
range. Government policy adjustments, a cumulative effects modeling tool, and specific
recommendations for the improvement of the consolidated guiddines, must be addressed
for the management of the cumulative amount of activity on caribou range.

KEYWORDS: Bored Caribou Committee, collaborative decison-making, cumulative
effects, industrid operating guiddines for caribou range, interest based dispute
resolution, public participatory resource management, woodland caribou
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CHAPTER 1: THE STATUS OF WOODLAND CARIBOU, CAUSES FOR DECLINE, AND
MANAGEMENT IN NORTHERN ALBERTA

CHAPTER 1
11 STATUSOF WOODLAND CARIBOU

The North American range of woodland caribou (Rangifer tarandus caribou) includes a
Northern Mountain population in southern Y ukon and northern British Columbia; a
Southern Mountain population aong the cordillerato the United States (U.S.) border; a
Bored population from the MacKenzie Valey through boreal parts of Alberta,
Saskatchewan, Manitoba, Ontario, Quebec, and Labrador to Newfoundland; and a
Gaspesie population (Gray 1999). The distribution and abundance of woodland caribou
in North America has receded northward since the early 1900s throughout the Canadian
provinces and the U.S. (Soper 1964, Bergerud 1974, Hristienko 1985, Trottier 1987,
Cumming and Beange 1993). Higtoricdly, the southern limit of woodland caribou
distribution ranged over much of the northern tier (Maine, Minnesota, Michigan, New
Hampshire, Vermont, and Wisconsin) of the U.S. (Compton et d. 1995). By the early
1980s, their U.S. distribution had been reduced to asmdl herd of 25-30 animas
inhabiting the Sdlkirk Mountains of northern Idaho and northeastern Washington
(Compton et al. 1995).

The digtribution of woodland caribou in Alberta has experienced a reduction in extent
relaive to its historic range (Dzus 2001). A detailed description of historic woodland
caribou distribution in northern Alberta has not been documented. However, Soper
(1964) and Edmonds (1988) documented reduction in caribou numbers and range
throughout west centrd and northern Alberta. The combination of data from habitat use,
radio telemetry studies, incidental sightings, and loca knowledge, has resulted in amore
comprehensive description of woodland caribou in Alberta (Figure 1.1).

There isinconclusve data on higtorica and current population size and trend of

woodland caribou in Alberta, but wildlife managers have perceived a decline over the

past century (Dwyer 1969, Bloomfield 1980, Edmonds 1986). Current woodland caribou
population estimates are consstently much less than 1000 caribou for dl identified
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caribou ranges in Alberta (Alberta Fish and Wildlife 1993). Woodland Caribou
populations in most boreal and mountain ranges in Alberta are currently declining (Dzus

2001).
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Fig. 1.1. Caribou distribution and range namesin Alberta. WSAR=West side of AthabascaRiver;
ESAR=East side of Athabasca River; CLAWR=Cold Lake Air Weapons Range. Thetrianglesare
observations of caribou from several sources and the dots are telemetry points (adapted from Dzus 2001).



CHAPTER 1: THE STATUS OF WOODLAND CARIBOU, CAUSES FOR DECLINE, AND
MANAGEMENT IN NORTHERN ALBERTA

In Alberta there are two ecotypes of woodland caribou that differ primarily in their

habitat use (Figure 1.1). The mountain ecotype of west centra Alberta undertakes
migrations between its forested foothills winter range and mountainous spring calving

and summer range (Alberta Environmenta Protection 1998). The bored ecotype inhabits
fens, muskegs and jack pine or lodgepole pine habitats of the boreal forest, and herds are
non-migratory. Woodland caribou discussed in this document refer to the boredl ecotype

only.

The Committee on the Status of Endangered Wildlife in Canada (COSEWIC) currently
designates the woodland caribou in Alberta (Bored population) as ‘ threatened’
(COSEWIC 2000). Woodland caribou are on Alberta s Blue List of speciesthat may be
a risk of declining to non-viable populaion levelsin the province (Alberta Wildlife
Management Division 1996) and are designated as ‘threstened’ under the Alberta
Wildlife Act (Alberta Environmental Protection 1998) .

12 CAUSESFOR WOODLAND CARIBOU DECLINE

Rapid encroachment on woodland caribou habitat by resource extraction industries (e.g.,
oil, gas, forestry, and peat) is occurring throughout northern Alberta (Alberta
Environmenta Protection 1998, Dyer 1999). Woodland caribou are vulnerable to the
meagnitude of environmenta changes associated with agriculturd, urban, and industriad
development (Alberta Environmental Protection 1998).

Woodland caribou, which naturaly exist a& alow dengty, have alarge home range, and
have highly varigble caf mortality rates, cannot recover from the effects of many
disturbances as quickly as other ungulates that naturaly maintain higher population
dengties (Dzus 2001). Interactions between predation and other factors such as habitat
dteration (eg., timber harvesting, pest harvesting, and linear corridors) and human
activity (e.g., indudtrid or recreetiond use of linear corridors) are complex and congtantly
affecting woodland caribou populationsin Alberta (Alberta Environmental Protection
1998).
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Increasesin the number of linear corridors such asroads, pipdines, and seismic lines can
harm caribou populations directly by increasing caribou mortaity from vehicle collisons
and increased hunting (Alberta Environmental Protection 1998). Anthropogenic features
such as roads and seismic lines may provide wolves with easy access into caribou habitat
that would not have previoudy been used (Stuart-Smith et d. 1997, James 1999). This
increased access to lowland habitat has been hypothesized to increase the encounter rate
between wolves and caribou (James 1999).

Timber harvesting of upland areas adjacent to lowland peatland complexes occupied by
caribou may aso increase predation pressure on caribou. Habitet ateration may facilitate
increased predation on woodland caribou by providing habitat for other prey species
(e.g., moose and deer) that, in turn, support a higher density of predators (Cumming
1992, Seip 1992, Rettie & Messier 2000). Mortdity among caribou cavesisvery high
and increased wolf predation could be sufficient to initiste adecline in aherd (Bergerud
1974, Bloomfied 1980, Gasaway et a. 1983, Hristienko 1985, Bergerud and Bdlard
1988, Seip 1992, Rettie and Messier 1998, James 1999).

Loud noise can dgnificantly increase a caribou’ s rate of movement and result in higher
energy expenditure (Bradshaw et d. 1997). Disturbed caribou may switch to less suitable
habitat in response to disturbance (Bradshaw et a. 1998). Switching habitats may lead to
periods of sub-optimal foraging for femaesin late pregnancy. During such winters,
Bradshaw (1994) hypothesized that the energetic effects of multiple perturbation
encounters may contribute to increased calf mortdity. The birth weight and subsequent
aurviva of cavesis correlated with the weight of the mother in late pregnancy (Adams
1996). Low hirth weight calves may be a a much higher predation risk than stronger
cavestha are able to move more easly following birth. Caveswith lighter post- partum

and early-summer weights are less likely to survive thair first winter (Adams 1996).

Dyer (1999) examined the movement and distribution of woodland caribou in response to
industrial development in northeastern Alberta. The results from this study report that
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maximum avoidance distances were 1000 m from wdl stesand 250 m from roads and
seigmic lines. The grestest avoidance distances were generdly reported during late
winter (when human activity was highest in the study area) and the lowest avoidance
distances corresponded to periods of low human activity in the udy area (Dyer 1999).
Using conservative estimates of the spatia didtribution of linear corridorsin severd
northern caribou ranges, Dzus (2001) extrapolated the potentia area of reduced caribou
use relative to human developments. Based on an area of 250 m, the percentage of
habitat affected in severd northern Alberta caribou ranges varies from 28% to 70% of
total range area (Dzus 2001).

13 WOODLAND CARIBOU MANAGEMENT IN ALBERTA

By the late 1980s, commitments of forested |ands to timber harvesting combined with oil
and gas exploration and devel opment led to increased concern over woodland caribou
population and habitat in Alberta. The perceived decline in woodland caribou numbersin
Alberta resulted in closure of recregtiond hunting in 1981 (Edmonds 1986). In 1986,
caribou were placed on the endangered specieslist of the Alberta Wildlife Act (Alberta
Environmenta Protection 1998). The ‘Woodland Caribou Provincial Restoration Plan’
(Edmonds 1986) and the * Strategy for Conservation of Woodland Caribou in Albertal
(Alberta Fish and Wildlife 1993) were drafted by the provincid wildlife management
agency but few recommendations from these reports were adopted (Dzus 2001). In 1996
another provincial woodland caribou conservation Strategy was developed (Alberta
Woodland Caribou Conservation Strategy Development Committee 1996). The god was
to develop a strategy that would result in healthy caribou populations throughout

Alberta s caribou range including the remova of woodland caribou from Alberta’s
endangered specieslist, and eventua restoration of alicensed hunting season (Dzus
2001). The government of Alberta has not yet gpproved this strategy.

By the winter of 1990/1991, concern that the cumulative effects of continued industrid
incursion into the caribou’ s core range was affecting the long-term viability of the species
led to the government’ s implementation of land-use guiddines for indudtrid activity in
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caribou range in northeastern Alberta. The land-use guiddines atempted to minimize the
risk of exposure of caribou to industrid disturbance, minimize caribou habitat change or
loss, and address concerns regarding increased public access to caribou ranges (Edey et
al. 1998). Indudrid operators found the guiddines difficult to work with and sgnificant
conflicts resulted between individua companies and government land and wildlife
managers (Edey et d. 1998). In 1991 the government of Alberta prepared Information
Letter (IL) 91-17 to provide a procedura guide for oil and gas activity on caribou range.
Thiswas “the first step towards a multi- sectord, integrated approach to manage
woodland caribou in Albertal (Alberta Energy 1991). It recommended cooperation
between government and industry and the establishment of Standing Committees for
areas of the province with caribou ranges and indudtria activity. Membership for each
Standing Committee included representatives from industry sectors that operated in
caribou range and the following government departments:

> Alberta Forest Service (currently the Alberta Land and Forest Service);

> Alberta Fish and Wildlife (currently Natural Resources Service),

» Energy Resources Consarvation Board (currently the Alberta Energy and Utilities
Board); and

> AlbertaEnergy (currently Alberta Resource Development).

The purpose of the Standing Committees was to foster cooperation, share information
and advice on the level of protection required for the caribou, and to develop area
specific mitigation plans (Alberta Energy 1991). If coordination and decisionmeking
were enhanced, representatives with broader industry interests may be included on these
Standing Committees (Alberta Energy 1991).

In response to IL-91-17, the Northeast Region Standing Committee on Woodland
Caribou (NERSC) was initiated in mid-1991. A smilar partnership, the Northwest
Region Standing Committee on Woodland Caribou (NWRSCC), was established in
northwestern Albertain 1994. The Bored Caribou Committee (BCC; 1999) resulted
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from the merger of the Northeast (NERSC; 1991-1999) and Northwest (NWRSCC; 1992-
1999) Regiona Standing Committees on Woodland Caribou (Figure 1.2).

Pedigree Caribou
Protection Plan NERSC 1991 — 1999
1990-1992 NRS & Industry Co-Chair
Government,
v Industry & Academic
Members
NWRSC 1992 — 1999

NRS & Industry Co-Chair
Government,
Industry & Academic

Members

1994 Land-use
Guidelines
Subcommittee

1996 Joint Research
Subcommittee

1997 Joint Funding
Subcommittee

1998 Joint
Communications
Subcommittee

1998 Cumulative
Effects Subcommittee

Fig. 1.2. History of
caribou standing
1999 committeesin
I Northern Alberta
Boreal Cgrl bou Northern Alber
Committee Committee 1999).
J
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The BCC consgts of one steering committee and five subcommittees (Figure 1.3). The
mandate of the Steering Committee is to co-ordinate BCC activitiesand to serve asa
liaison between BCC and senior levels of government and industry. Representation on
the Steering Commiittee is as follows:

> Natura Resources Sarvice (NRS; formerly Fish and Wildlife) — 2 (onefrom
Northwest Boreal region [NWB] and one from Northeast Bored Region [NEB])

> Land and Forest Service (LFS) — 2 (one from NWB and one from NEB)

> Oil & GaslIndustry —2

> Timber Industry- 2

BOREAL CARIBOU COMMITTEE
ESTABLISHED MAY 1999

STEERING COMMITTEE

v
v v v v

Boreal Caribou Research Fuandi Communications!
Pragram WEIENE:

T TR Cuidelines Cumulative Effects

Fig. 1.3. Organizational structure of the Boreal Caribou Committee (adapted from Boreal Caribou
Committee 1999).

The BCC represents indudtrid users and provincid government land and wildlife
managers, supporting a multi- stakeholder forum to discuss complex ecologica chalenges
involved in resource devel opment and the conservation of woodland caribou. The god is
to integrate indudtrid activitiesin northern Alberta with the management and

conservation of caribou and caribou habitat (Boreal Caribou Committee 1999).



CHAPTER 1: THE STATUS OF WOODLAND CARIBOU, CAUSES FOR DECLINE, AND
MANAGEMENT IN NORTHERN ALBERTA

14 |ISSUES

Stakeholders are those effecting change in the environment and those who perceive they
may be affected by it (Randolph and Bauer 1999). The BCC currently involves a
restricted range of sakeholders. The BCC did not include direct involvement from First
Nation groups, environmental groups, and local organizations such as recregtionalists,
trappers, loca businesses and municipal governments. Decisons that do not include all
stekeholders may not be holigtic, i.e. inclusive of dl interests and dl relevant types of
knowledge (Randolph and Bauer 1999).

Recent research on the effects of industrid development on caribou has provided relevant
new information to help achieve knowledge- based management of caribou populationsin
Alberta. As per the gods of the BCC, the Guiddines Subcommittee was directed to
review and revise land-use guiddines so that this newly acquired knowledge could be
reflected in management of indudtrid activity (Boreal Caribou Research Program 2000).
The expectations of the Guiddines Subcommittee were the following (Bored Caribou
Committee Guiddines Subcommittee 1999):

> Review exiging regiond industria operating guiddines from across northern
Albertaand draft a set of consolidated guiddines for implementation on
designated northern Alberta caribou ranges,

>  Ensure consolidated guiddines reflected accumulated knowledge from research
program; and

> Address cumulative effects in the development, application, and evauation of the
consolidated guiddines.

15 PURPOSE

The purpose of this Master’ s Degree Project (MDP) was to evauate the participatory
nature of the BCC in relation to a published framework for evauating public
participatory processes (Beierle 1999). | explored the characteristics of the BCC that
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were both supportive to or were barriers to the collaborative process. Then, | facilitated
an evauation of the proposed consolidated industrial operating guiddinesfor caribou
conservation in the Bored Forest Natura Region of Alberta by the BCC Guidelines
Subcommittee. The evauation considered the potential of the proposed consolidated
guidelines to reduce the cumulative effects of existing and new developments in caribou
range in comparison with existing regiond guiddines. Possble future dternatives for

management of indudtria activities in caribou range were dso consdered.

16 APPROACH

| firgt reviewed the nature of concerns about caribou conservation in Albertaand
management actions undertaken to reduce the effects of industrial development (Figure
1.4). Next, | reviewed the theory and history of public participatory resource
management (Chapter 2). | then evaduated the participatory nature of the BCC using
participatory observation, key informant interviews and a published framework for
evaluating participatory processes (Chapter 3). Participant observation, a questionnaire
and key informant interviews were used to eva uate the proposed consolidated industrial
operating guiddines and possible future management aternaives for indugtrid activity in
caribou range in northern Alberta (Chapter 4). Findly, | provided asummary of key
recommendations for the improvement of public participation within the BCC and its
proposed industrial operating guiddines for caribou range (Chapter 5).

10
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Chapter 1. Status of Woodland Caribou
and Management in Alberta

Chapter 2. Participatory Resource
Management - A Historical Overview

Chapter 3. Evaluation of The Public

Participatory Process Within The BCC

Chapter 4. Evaluation of Industrial Operating
Guidelines and Management Alternatives for
Caribou Range in Northern Alberta

Chapter 5. Recommendations and
Conclusions

Fig. 1.4. MDP document organization.
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CHAPTER 2

21 INTRODUCTION

Public involvement in wildlife management and the government’ srole in representing the
public have changed through history. Roman law deemed that wild animds, which never
had an owner, could become the property of the first person to control or occupy them
(resnullius). Theright belonged to individuas and therefore it was a persond right
(Tilleman 1995). Higtoric common law in England also dlocated the rights to hunt or
own wild animas to the individua based on the principles of ratione soli and ratione
privilegii. Ratione soli dlowed individuasto kill or take wild animas caught on private
land. Ratione privilegii judtified the killing or capturing of wild game by holding certain
privileges granted by the crown. These early laws and principles held that property rights
were qudified with wild animals because the animas, being wild, could leave (Tilleman
1995). When the animd |&ft, so did the transient property right. Today, the wildlife
resource belongsto al people. Wildlifein North Americaisde factoand de jure - a
public resource (Gelst 1995). The government of the Sate, representing the public, isthe
adminigrator and distributes possesson and control of wildlife rights.

2.2 PUBLIC PARTICIPATION IN RESOURCE MANAGEMENT

Governments, representing the public, have used arange of gpproachesto wildlife
management decison-making. More democratic approaches have emerged in response
to increasingly complex environmenta problems, constrained government budgets, and
recent trends towards deregulation (Randolph and Bauer 1999). These approaches have

varied in degree and form (Figure 2.1).
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>

INCREASING PUBLIC SATISFACTION/
SOUNDNESS AND DURABILITY OF DECISIONS

INFORMATIVE SOLICITATION CONSULTATIVE COLLABORATIVE

Fig. 2.1. Continuum of citizen involvement (Matthews and Gates 2000).

Arnstein (1969), Berkes (1994), and Decker et al. (1996) described the degrees or levels
of public involvement. In theinfor mative approach (Figure 2.1), the public isinformed

of decisons made by an agency or government department. The emphasisis placed ona
one-way flow of information, from officiasto citizens, with no channel provided for
feedback and no power of negotiation. Instruments such as public announcements, mall
outs or news releases may be used to inform the public. With solicitation, an agency
activdly solicits opinions or information from the public sector and considers this
information when making adecison. Surveys, hearings and focus groups may be used to
solicit public input. In the consultative gpproach to public involvement an agency
solicitsinput and promotes active didog. However, this approach offers no assurance
that citizen concerns, vaues, and ideas will be taken into account. Consensusis not part
of the decision-making process in the consultative approach. Advisory committees and
task forces are commonly used for this purpose. Findly, in the collabor ative approach to
public involvement an agency or government department is a participant in the decison
making process along with other participants representing arange of interests (DeHaven
and Wodraska 1996, Creighton 1999, Margerum 1999, Randolph and Bauer 1999). All
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participants are equal in a collaborative process and consensusis a requirement
(DeHaven and Wodraska 1996).

Briand (1998) explained that prior to the 1970s, individud citizens often accepted the
paterndism of government that offered seemingly unconditiona support (informative
approach) (Figure 2.1). In a*“consumerist society” the public did not think of themsalves
as citizens but as consumers of what the government could deliver. Society expected the
government to do things for them and saw their own role as confined to aerting public
officids to their desires, making known their opinions, and advocating actions and
policies they believed would benefit them. Within this paradigm citizens did not discuss
moativations for their opinions nor did they collaborate on management decisions. Citizen
involvement in wildlife management issues was achieved through public activiam or
litigation.

The 1977 Mackenzie Vdley Pipdine Inquiry headed by Justice Berger provided aforum
for inhabitants of northern Canada to express their views on the proposed pipeline and
established the royd commission asauseful public input mechanism (VanNijnatten
1999). Theinquiry was regarded as being insrumenta in changing how public
participation was viewed, elevating it to an effective and officid form of involvement in
the decison-making process (VanNijnatten 1999). Thiswas an important step towards
consultative participation. The growth of non-government public interest groups and
increasing use of environmenta negotiation and dternative dispute resolution, as
opposed to litigation, allowed for increased public involvement and communication in
resolution of environmental issues (Randolph and Bauer 1999). There was recognition
that public participation must be balanced and integrated with the other important aspects
of the environmenta decision-making process, such as scientific evaluations,
environmenta conditions of the system of interest and the regulatory context (Beierle
1999).

During the 1980s, federa and provincia governments began experimenting with new

forms of participatory decision-making. One such form was a mechanism referred to as
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multi- stakeholder consultation (MSC). This mechanism gathered interested parties
together (e.g., different government departments and industry) to facilitate consensus on
ba ancing environmenta and economic requirements (VanNijnatten 1999). The objective
of MSC was shared policymaking through information transfer, discusson and trade-offs
among parties committed to a longer-term process guided by government (VanNijnatten
1999).

The need for consensus-building processes in naturd resource management continues to
grow today (DeHaven and Wodraska 1996). Wildlife resources are beginning to be
managed collaboratively rather than individually so that ecosystems can be protected as a
whole (DeHaven and Wodraska 1996). Collaborative approaches invoke concepts of
participatory democracy, using civic didogue to reach decisons (Dryzek 1990). The
god of the processis to reach decisons that can be supported by al of the stakeholders
involved and il reflect scientific principles dong with loca or traditiond knowledge.

Various sakeholders involved in an environmenta issue bring different values, positions,
and interests to the table. These attributes are often very diverse and make problem
resolution complex. Environmenta decision-making involves professonds, paliticians
and the public. These parties may produce dternative solutions to a problem that reflect
a spectrum of interests from economic development to environmental protection
(Randolph and Bauer 1999). A decison-making body or processis then expected to
resolve the conflicting dternativesin a matter that satisfies the needs of society while il
protecting the environment (Randol ph and Bauer 1999).

Conflicts with complex and competing interests are not managed well through drict
technologica or economic solutions. These solutions often fail to take non-economic
environmenta vaues into account (Randol ph and Bauer 1999). Facts are separated from
vaues on the basisthat vauesfdl into the political reelm and have no place in objective
decision-meaking (Randolph and Bauer 1999). However, the rationdity and objectivism
contained within science and technology tend to diminate meaningful agpects of human
association (Randolph and Bauer 1999). It isdso important to note that science and
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economics are not devoid of vaues, they are socid congtructs and reflect culturd
interests (Morrow 1994).

Collaborative-based environmenta decisions should reflect the character of asociety.
People express attitudes about the environment in economic, ethical, and aesthetic terms
that are heavily vaue laden (Caldwell and Shrader- Frechette 1993). Thereisadso an
emerging redization that lay people and technica expertsbring vdid but very different
perspectives to decision-making regarding risks. Even the more technicd toolsin
environmenta decison-making, risk assessment and cost- benefit analys's, require
sgnificant subjective judgments that are most appropriately made with an input of public
values (Beierle 1999). Thus environmental solutions should not be limited to technica or

ientific answvers.

In my opinion, to reach effective environmenta decisions that are acceptable to diverse
interests, the typica categorizing of parties or groups must be changed. One must not fall
into the trap of quickly categorizing people as an “environmentdis”, “regulator”, or an
“indugtridist”. For effective collaborative participation, an emphasis must be placed on
maintaining a dia ogue between dl parties that stresses smilarities and promotes a shared
vigon for the future (Selin and Chavez 1995).

Decisons that include al stakeholders are knowledge-based and holigtic, and are created
by stakeholder groups that share power and responsibility; such decisions are aresult of
an effective collaborative environmenta decision-making process (Table 2.1).
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Table 2.1. Elements of collaborative environmental decision-making (Randolph and Bauer 1999).

Stakeholder Early engagement of stakeholdersin the process of planning and
I nvolvement implementation. Stakeholders are those effecting change in the environment
and those who perceive they may be affected by it.
Knowledge Based I nformation exchange by all process participants.
Holistic, Proactive Holistic understanding of environmental problems and proactive efforts to
Approach resolve and prevent them.
Sharing of Power Parties in authoritative positions relinquish control to all participants.
Joint Responsibility All participants share credit for success and acknowledgements of failure.
Integrated Solutions Integration of awide range of creative solutionsto problems (e.g., flexible
regulation, economic incentives, voluntary actions, educational programs).

All possible interests should be involved in the decision-making process. Excluding an
interest can undermine the whole process (Randol ph and Bauer 1999). The process
works best when well structured with a clear schedule, explicit milestones and the use of
smadl working groups (Randolph and Bauer 1999). To achieve effective collaboration, a
number of conditions such as good information, commitment of participants time and
resources, and participants openness to new information and perspectives are essentia
throughout the process (Table 2.2).

Table 2.2. Prerequisites for, and barriersto, successful collaborative environmental decision-making
(adapted from Randolph and Bauer 1999).

Prerequisitesfor Collaboration Barriersto Collaboration
Reliable information and exchange of all relevant Misleading information or lack of trust so that
information. information cannot be freely exchanged.

Time to participate, to build trust, to learn, to No timefor participantsto build trust, learn from

resolve disputes and to create innovative solutions. | each other, resolve disputes or think about
innovative solutions.

Willingnessto learn from each other. High level of advocacy and entrenched positions.
Responsibility to affect and implement decisions. No responsibility given to stakeholders.

Facilitator or chairperson that keeps all participants | Committee isunclear of terms of reference and are
focused on terms of reference for the committee. not focused on issues that need to be addressed.

Examples of some wildlife management committees that have used a collaborative
decisiontmaking process include: a deer management committee in Cayuga Heights, New
York (Chase et d. 1999), Creamer’s Field Migratory Waterfowl Refuge Management
Committee (Alaska Department of Fish and Game 1993), Rocky Mountain Elk
Foundation (Chase et d. 1999) and the Montana Department of Fish, Wildlife and Parks
(Guynn and Landry 1997).
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23 DISPUTE RESOLUTION IN PUBLIC RESOURCE
MANAGEMENT

Any method of negotiation should produce awise agreemert, be efficient and improve
the relationship between participants (Fisher et. a. 1991). A wise agreement is one that
meets the legitimate interests of participants, resolves conflicting interestsfairly and is
durable (Fisher et. d. 1991). Disputes or conflicts that arise during the decision-meking
process can be addressed in avariety of ways. Collective bargaining, mediation and
some forms of arbitration are examples of power-based approaches in which postiona
negotiation based on compromise is used (Fredericksen 1996). This produces win-lose
solutions in which one party can gain only a the expense of another party (Fisher et. d.
1991). Postiona negotiation usng the power-based approach fails to meet the basic
criteria of producing awise agreement (Fisher et. d. 1991). Postiond negotiation
involving many participants is time consuming and pays no attention to the underlying
interests of the participants (Fisher et. . 1991).

I nter est-based negotiation isan dternative to traditionad methods of conflict resolution.
Partiesin potentid conflict work collaboratively with each other in a structured or
facilitated setting to solve problems (Fredericksen 1996, Fisher et. d. 1991). The
principles of interest-based negotiations include: separating the people from the problem;
focusing on interests, not pogitions; inventing options for mutud gains, and using
objective criteria (Fisher et. a. 1991, Barnes 1996).

2.3.1 Separating the People From the Problem

Thefocus of conflict resolution should be defining the problems, not on the people who
represent a problem (Leritz 1987, Barnes 1996). Negotiation should be based on accurate
perceptions, clear communication, gppropriate emotions and a purposeful outlook (Fisher
et d. 1991, Ury 1991). Participants must be able to see the Stuation as the other side sees
it. Thistechnique reduces conflict and advances avareness of participants interests
(Fisher et. a. 1991).
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If strong emotions prevent the problem from being discussed congtructively, it may be
advisable to use athird party to act asamediator (Fisher et. d. 1991, Barnes 1996). The
mediator can: act as a discusson leeder, ensuring al parties have equa opportunitiesto
speak; help digtinguish interests from positions; help devise creetive solutions that meet
each party’s needs; and help to build trust among parties (Barnes 1996).

2.3.2 Focusing on Interests, Not Positions

| nterest- based negotiation focuses on interests rather than positions and seeks to discover
the motivations behind each party’ s positions (Kennedy 1999). Fisher et a. (1991)
describe the differences between positions and interests. A position isone solution to a
party’ s needs or aparty’ s desired outcome. Positions are often expressed as“1 will....”
or “I must have...”. They are aspecific basis of aconflict supported by a person’s
interests. Interests are subject matter or component parts of a party’s position. Interests
are acollection of needs a person would like to have met. They consst of underlying
attitudes and fedings that a party has with respect to any given issue. Reconciling
interests rather than positions in dispute resol ution works because behind opposed
positions are shared and compatible interests (Fisher et. a. 1991).

The key to interest-based negotiations is to shift away from positions to specific interests
(Figures 2.2 and 2.3). For example, an interest for atimber company may be to harvest a
certain amount of timber from an areain a certain amount of time. A postion for this
timber company may be that they must have a certain dengity of roadsin an areato

extract the timber. Using the interest-based approach participants find common ground
by discovering underlying interests, and then work to craft solutions to meet their most
important interests (Figures 2.2 and 2.3). For example, upon using interest-based
negotiations with stakeholders involved in the BCC Guiddines Subcommittee, this

timber company may be able to share its access with other companies or industria sectors
that are in the same area and may be able to design an access pattern that will have the
smallest impact on caribou habitat while till alowing for extraction of the timber.
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Fig. 2.3. The success of the interest based vs. the position based dispute resolution approachesliesin
including a greater number of interestsin a solution.
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2.3.3 Inventing Mutual Optionsfor Mutual Gains

Most participants in a power or rights-based negotiation will ook for the single best
answer from the outset (Barnes 1996). With the interest- based approach, brainstorming
can produce as many dternatives to solve the problem at hand (Fisher et. al. 1991,
Fredericksen 1996). Criticism and evauation of ideas can occur later in the process
(Barnes 1996). Discussing options developed through braingtorming is an improvement
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from taking pogtions (Fisher et. a. 1991). Another misconception about cregtive
problem-solving is that if one option benefits one party, another party will not benefit
(Fisher et. d. 1991). Often solutions can be found that benefit dl parties involved
(Barnes 1996).

2.3.4 Using Objective Criteria

Chooging objective criteriafor resolving conflicts provides afair, unbiased method for
evauating options developed through the brainstorming process (Barnes 1996). The
criteriamay consst of amode that is able to forecast the consequences of choosing
different options. Such criteriawill help participants reach awise agreement (Fisher et

al. 1991). For example, such amodd may rate the current state of caribou habitat, track
habitat changes and disturbances, and incorporate the recovery of disturbances over time.
Thismode would provide the opportunity to explore the benefits of various potentia
future land uses and industrid operating practices (i.e., options developed during
braingtorming) to determine the most effective means for addressing caribou conservation

issues.

In the next chapter, Chapter 3, | use the concepts of public participation and dispute
resolution to examine a multi-stakeholder committee that is involved in the management
of woodland caribou and human activities that affect them in northern Alberta In
particular, | examined the degree of public participation (i.e., informative, consultative or
collaborative) within this committee and the dispute resolution processes (i.e., power-
based or interest-based) that are used.
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CHAPTER 3

3.1 INTRODUCTION

Woodland caribou distribution and abundance throughout North America has declined
over the last 100 years in association with expanson of agriculture, urban and industriad
development (Banfield 1961, Bergerud 1974, Edmonds 1986, Cumming and Beange
1993, Alberta Environmentd Protection 1998, Rettie and Messier 1998). By the late
1980s, commitments of forested lands to timber harvesting combined with oil and gas
exploration and development led to increasing concern over woodland caribou population
and habitat in Alberta (Alberta Environmenta Protection 1998).

Land-use guidelines attempted to minimize caribou habitat change or loss, minimize the
risk of exposure of caribou to sensory disturbance from indugtria activity and address
concerns regarding increase in public access to caribou ranges (Edey et a. 1998).
Industrid operators found the guiddines difficult to work with and significant conflicts
resulted between individua companies and government land and wildlife managers
(Edey et d. 1998). Government of Alberta Information Letter (IL) 91-17 was a
procedurd guide for oil and gas activity on caribou range and was “the first step towards
amulti-sectora, integrated approach to manage woodland caribou in Alberta’ (Alberta
Energy 1991). IL 91-17 recommended cooperation between government and industry
and the establishment of Standing Committees for areas of the province with caribou
ranges and indugtrid activity. The Information Letter aso recommended membership for
each Standing Committee to include companies operating in the area and Alberta Forest
Service (currently named Alberta Land and Forest Service), Alberta Fish and Wildlife
(currently named Natural Resources Service), Energy Resources Conservation Board
(currently named Alberta Energy and Utilities Board), and Alberta Energy (currently
named Alberta Resource Development). The purpose of the Standing Committees was to
fogter cooperation, share information and advice on the level of protection required for
the caribou, and to develop area- pecific mitigation plans (Alberta Energy 1991). If
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coordination and decison-making could be enhanced, representatives with broader
industry interests may be included on these Standing Committees (Alberta Energy 1991).

In responseto IL-91-17, the Northeast Region Standing Committee on Woodland
Caribou (NERSC) was initiated in mid-1991 and the Northwest Region Standing
Committee on Woodland Caribou (NWRSCC) was established in northwestern Albertain
1994. Participantsincluded representatives from the Alberta government departments
listed above, eilghteen energy and utility companies, and one forest harvesting company
(Edey et d. 1998).

The Bored Caribou Committee (BCC; 1999) resulted from the merger of the Northeast
(NERSC; 1991-1999) and Northwest (NWRSCC; 1992-1999) Regiond Standing
Committees on Woodland Caribou (Chapter 1). The BCC representsindustria users and
provincid government land and wildlife managers, supporting a multi- stakeholder forum

to discuss complex ecologica chalengesinvolved in resource development and the
conservation of woodland caribou. However, the BCC hasinvolved arestricted range of
stakeholders. It does not include involvement from First Nation groups, environmental
groups and loca organizations such as recreationaists, trappers, loca businesses and
municipal governments.

The purpose of this chapter was to define the participatory nature of the BCC and its
Guiddlines Subcommittee and to evauate it according to aframework for evauating the
public participatory process (Belerle 1999). | explored the characteristics of the BCC that
were both supportive to or were barriers to the collaborative process (Chapter 2). | also
assessed the dispute resolution techniques (Chapter 2) employed through the BCC
Guiddines Subcommittee. Ladtly, | provide recommendations for the improving the

public participatory process within the BCC.
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32 METHODS

Participant observation and key informant interviews were two quditative research
methods used to determine the participatory nature of the BCC and its Guidelines
Subcommittee.

3.2.1 Participant Observation

Participant observation involved observing interactions between participants in the BCC
and BCC Guiddines Subcommittee meetings. Observation occurred with the consensus
of BCC members. The BCC meetstwice ayear and | atended three meetings over the
course of two years. | participated with the BCC Guidelines Subcommittee since its
inception in January 2000. The Subcommittee met 15 times from January to December
2000; | attended 14 of the 15 meetings. Through participation, | was able to observe and
experience the meanings and interactions of people from the role of anindder. Thiswas
adequate time to gain acceptance by the group, to establish aworking relaionship with
members of the Subcommittee and to understand their unique positions and concerns
regarding the revison of industrid operating guiddines for caribou rangesin northern
Alberta

Direct observations of participants (e.g., what they said or how they reacted to what was
sad) and their interactions during the meetings were recorded. Information was aso
gathered from documents (e.g., emails, position papers, media articles, etc.) that were
digtributed and discussed during the meetings. Data recording and anadysis followed the
methodology described by Jorgenson (1989). A hand written log of the conversations
and interactions between participants was kept for each meeting. The log was transcribed
into an dectronic file (Microsoft Word ®). A separate file was established for each
meeting. Information was coded according to sector (e.g., oil and gas, forestry, pedt,
Alberta government) and where possible, information from key informant interviews and
guestionnaires was compared with participant observation data to examine consstency or
variability. Drawing on different data types through participant observation helped to
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guard againg researcher bias and aided me in gaining a clearer understanding of the
setting and the people involved (Taylor and Bogdan 1984).

| have aso participated directly in the BCC Terms of Reference Subcommitteein
drafting the BCC's mission statement and objectives that has set the stage for the
development of industrid operating guiddines for indudtry in caribou range. Therefore
was well positioned to provide andysis on the structure and participatory nature of the

committee.

3.2.2 Key Informant Interviews

A key informant is somebody who, because of their position in acommunity,
organization, family or other group, or because of their life experience, is able to provide
information about a group, setting, activity or other object of study that would take a
great ded of time to otherwise gather (University of Chicago 1999). Key informant
interviews are particularly good vehicles for efficient deta collection from people
identified as key informants. Interview questions were pretested following the method of
Berg (1995). Questions were evauated before the interviews were conducted by three
independent, knowledgesble individuds including an independent industry scientist, a
university scientist and the Boreal Caribou Research Program (BCRP) research
coordinator. | dso asked thefirdt interviewee to evauate the effectiveness of the
questionnaire in relation to the objectives of my research (Berg 1995). Each interviewee
was asked at the end of an interview if they knew of anyone else that was knowledgesgble
about the issues discussed and could provide further information.  Thistechniqueis
known as “snowbadling” and is an effective way to identify additiona informants (Taylor
and Bogdan 1984).

There were ten members of the BCC Guiddines Subcommittee and one environmenta
consultant that were interviewed (Table 3.1). All interviewees were members of the BCC
and represented the spectrum of interests involved in the BCC.
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Table 3.1. Government departments, industry sectors and scientists involved in the BCC Guidelines
Subcommittee, participant observation and key informant interviews.

BCC Guiddines
Subcommittee
M ember ship

Number of
Members

Participant
Observation

Key
I nfor mant
Interviews

Government (Alberta
Environment)
Alberta Land and Forest
Service (LFS)
Natural Resources
Service (NRS)
Government (Alberta Resource
Development)
Alberta Energy and
Utilities Board (EUB)
Industry (Qil and Gas)
Conventional Gas
Conventiona Oil
Heavy Oil
Pipeline
Geophysical
Industry (Timber)
Industry (Peat)
Researcher (BCRP)
Scientists
Industry Scientist
University Scientist
Environmental
Consultant

PR NRRRRRE

P N DN

PR NRRRRR

I

'_\

e

1

TOTAL

15

15

11

Individuas were selected for interviews based on their experience with caribou or with

activities that may affect caribou. Each member was responsible for representing the

views and opinions of their industry sector or government department. Members were

aso respongible to communicate information from the meetings to their industry sector or

government department. The interviews were tape-recorded and al data from audiotapes

and notes were transcribed onto a computer using the word processor, Microsoft Word ®.

All information obtained through key informant interviews was considered representative

(i.e., industry, academic, and government data). Forms were coded and names removed,

and information pooled across representatives. The key informant interviews included

the following topics.

31



CHAPTER 3: EVALUATION OF PUBLIC PARTICIPATION WITHIN THEBCC

1) Paticipants rolein the BCC and Guiddines Subcommittee;

2) Innovative management aternatives that could be used to mitigate loss of caribou
habitat due to industrid activity;

3) Assessment of the BCC Guiddines process as being an effective tool for evaluaing
and revisng indugtrid operating guiddines in response to new information from the
Bored Caribou Research Program (BCRP), industry and regulatory authorities; and

4) Theinclusveness of stakeholders on the BCC.

3.2.3 Framework for Evaluation of Public Participation in the BCC

Information gathered through participant observation and key informant interviews was
evauated againg criteria adapted from Belerle (1999), and discussed in the public
participation literature (Creighton 1983, Randol ph and Bauer 1999, VanNijnatten 1999).

Five criteriaformed the bass of the evauative framework: educating and informing
stakeholders and the public; incorporating public vaues into decison making; improving
the quality and innovativeness of decisons, fostering trust among stakeholders and

public; and reducing conflict among participating stakeholders. A framework such as
thisisuseful for determining whether participatory programs are working, how they can
be improved, which mechanisms work best for particular needs and whether participatory
programs justify the commitment of public and private resources (Belerle 1999). The
evauation consdered the extent to which these criteria were satisfied.

Termsthat appear frequently throughout this chapter include stakeholder, stakeholder
interestsand vaues. A “stakeholder” is an individud, agency, corporation or
organization that may be directly affected by or directly affect decisons pertaining to
caribou conservation. “Directly affected” isaterm used to describe stakeholdersin the
Alberta Environmenta Protection and Enhancement Act, Naturd Resources
Consarvation Board Act, and Alberta Energy and Utility Board' s Guide 62: Responding
to Public Concerns about Oil and Gasin Alberta. Based on this definition, government

agencies are stakeholdersin the multi-stakehol der decision-making process.
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“Stakeholder interests’ condst of acommon collection of needs that a particular group of
stakeholders would like to have met (e.g., being able to hunt in a specific areq). “Vaues’
are those qualities regarded by a person or group as important and desirable (Houghton
Mifflin Company 1990).

3231  Criterion 1: Educating and I nforming Stakeholders and the Public

All stakeholders (e.g., those that are involved in the BCC) should gain sufficient
knowledge to enable them to deliberate issues and formulate dternatives (Belerle 1999).
Education extends beyond the scientific foundations of a particular issue to the decison-
making process itsdlf, an understanding of the trade- offs involved in various outcomes,
and knowledge regarding the interests and practices of various stakeholders (Beierle
1999). Stakeholders should dso gain sufficient knowledge to educate and inform the

generd public with regards to caribou conservation.

3.2.3.2  Criterion 2: Incorporating Public Values into Decision-making

Public values and interests are represented through a multi- stakeholder process. Various
gtakeholders will have differing views about how an issue should be resolved. To give
the widest range to discussions about vaues, assumptions and preferences, dl
stakeholder interests should be involved in the decison-making process on alevel

playing field (Beierle 1999).

Excluding a stakeholder interest from the decision-making process will result in decisons
that are based on missing or incomplete information (Randolph and Bauer 1999).
Incluson of dl stakeholder interests will contribute to the enlargement of the number of
dternatives to meet particular problems and increase the soundness and durability of
decisons (Creighton 1983).
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3.2.3.3  Criterion 3: Improving the Quality and I nnovativeness of Decisions

Stakeholders can be agreat source of facts and innovative dternatives. They can add
useful substantive knowledge or ideas that would not have been available otherwise
(Guynn and Landry 1997).

Another benefit of involving the full range of stakeholdersin the development of
dternative solutionsis that in doing so, a commitment to change may be created among
the participants (Creighton 1983). Individuas and groups will resst solutions and plans
that are imposed on them but they are more likely to support a plan or solution that they
have contributed to.

3.2.3.4  Criterion 4: Fostering Trust Among Stakeholders and the Public

Two characterigtics of many environmentd issues that make committee trustworthiness
important are the long time span to redize benefits and costs and the absence of clear
feedback on the success of management efforts (Belerle 1999). In the absence of trudt,
communication between the stakeholders on a committee and between a committee and
the public is likely to break down (Creighton 1983, Beierle 1999). One of the most
effective waysto gain public trugt is to involve and empower the public in decison

making through collaborative processes (Beierle 1999).

3.2.35  Criterion 5: Reducing Conflict Among Participating Stakeholders

The public participation process should identify shared values, build the foundation for

rel ationships between stakeholders and utilize a collaborative decison-making approach
(Beierle 1999, Randolph and Bauer 1999). The god of a collaborative processisto reach
decisonsthat can be supported by dl of the stakeholders involved (Randolph and Bauer
1999). When conflict arises, interest-based solutions to problem solving should be

utilized (Chapter 2).
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33 RESULTS

3.3.1 Criterion 1: Educating and | nforming Stakeholders and the Public

Communication of the BCC partnership process and the results of the BCRP to the
gtakeholders and the public were achieved through a variety of forumsincluding
pamphlets, an annua newdetter, aweb Ste, conference presentations, progress reports
and publication in peer-reviewed journas. Communications initiatives have been
underway since the creation of NERSC in 1991, to involve and inform Albertans about
caribou conservation in Alberta

The BCC members met twice a year to discuss the results of existing and new research
initiatives, funding, and exising and new indudrial developments. The BCRP hasaso
held internal workshopsto explain and discuss current research and itsimplications to
current industry practices. Thereis currently no orientation to new members of the BCC.
New membersrely on information that is passed on to them by their company, agency,
department, etc.

In 1996, the NERSC and NWRSC identified that alack of education and involvement of
al stakeholders and the public was a weakness in the process. 1t was recognized that the
long-term conservation of caribou would require awareness and participation of loca
wildlife and recreationd vehicle dubs, wildlife managers and Aborigind communities
(Edey et d. 1998). A Community Participation Subcommittee was established in 1996 to
perform the following objectives (Edey et a. 1998):

>  Presentation of the NERSC/NWRSC program and its objectives to a broad range
of stakeholders and public;

> Makeinitia contacts with Aborigina groups to share information on caribou
ecology and the NERSC/NWRSC program; and

>  Compile public input to form the basis for feedback to NERSC/NWRSC
representatives at the annual meetings.
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The BCRP has been effective & communicating the results of research initiatives to the
exising BCC stakeholders through a variety of forums. However, no orientation to the
BCC exiged for new members. Therefore, educating and informing BCC stakeholders
were partially addressed but an orientation would aid new stakeholdersin being fully
informed. The communication of the BCC partnership process and the results of the
BCRP to the public were achieved through a variety of forums. However, the
Community Participation Subcommittee, now known as the Communication/Consultetive
Subcommittee (Chapter 1), has not been active since the merger of the two regiond
standing committees (NERSC and NWRSC) in 1999. Therefore, educating and
informing the public was only partidly addressed by the BCC.

3.3.2 Criterion 2: Incorporating Public Valuesinto Decison-making

The BCC and its subcommittees include industrid users, provincia government land and
wildlife managers, university researchers and students, industry regulators (EUB), and
environmenta consulting companies supporting aforum to discuss the relationships

between resource development and the conservation of woodland caribou.

Thereis currently no involvement of First Nations groups onthe BCC. Many of the
Treaty 8 First Nations (Beaver First Nation, Bigstone Cree Nation, Chipewyan Prairie
Firgt Nation, Dene Tha First Nation, Fort McKay First Nation, Little Red River Cree
Nation, Loon River Cree First Nation, Tallcree Firgt Nation, Whitefish Lake First Nation,
and Woodland Cree First Nation) are located in or near caribou range. At one point, the
NWRSC did get participation from the Little Red River Cree Nation and Tdllcree First
Nation but this has since ceased (Natural Resources Service representative).

Seven of deven interviewees agreed that more involvement from First Nation groups
should be apriority of the BCC. These included representatives from pipeline,
geophysicd, conventiond ail, and timber industries, NRS, EUB and an environmental
consultant. Reasons for not wanting participation from First Nation groups included:



CHAPTER 3: EVALUATION OF PUBLIC PARTICIPATION WITHIN THEBCC

1) Theuse of the BCC by the First Nation groups as a vehicle to ded with ther treaty
rights and not follow the objectives of the BCC as stated in the terms of reference
(Alberta Resource Devel opment).

2) Not wanting the BCC to become too large because decisons are difficult to make
when too many stakeholders are involved (conventional gas).

3) The government is supposed to represent al public interestsincluding First Nation
(LFS and pest industry).

Nongovernment organizations (NGOs), environmenta groups and loca organizations
such as recreationdids, trappers, local businesses and municipa governments, and other
stakeholder and generd public groups are not currently involved with the BCC. Six of
ten respondents felt that these groups were stakeholders in caribou conservation and
should be members of the BCC. These included representatives from pipeline,
geophysical, and conventiond ail indugtries, NRS, EUB and an environmentd
consultant. Concerns over involving such groups within the BCC included:

1) Environmenta groups don't have adirect impact on caribou whereas indudtry,
government and First Nation groups do (conventiond gas).

2) Not wanting the BCC to become too large because decisons are difficult to make
when too many stakeholders are involved (conventiona gas).

3) If you gart incdluding NGOs and other smdll loca groups such as recregtiondists and
trappers, it changes the complexion of the BCC from an industry/government
working group to integrated land management for the whole land base and that’ s not
the mandate of the BCC (Alberta Resource Development).

4) It would be unfair to invite al of these other groups to participate in this process
when industry and government are funding it (Alberta Resource Devel opment).

5) The government is supposed to represent al public interestsincluding NGOs and
locd organizations such as environmenta groups, recreationdidts, trappers, locd
businesses and municipa governments (LFS and peet industry).
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The provincid government representatives on the BCC had the respongbility of
representing the public interest. However, representatives from the two different
government departments on the BCC (Alberta Environment and Alberta Resource
Development) did not represent the entire public interest with regards to woodland
caribou management decisons. With only two government departments represented, it
was gill unclear what aspects of the public interest were represented or if certain aspects
(e.g., resource devel opment) were assigned more importance over other aspects (e.g.,

conservation of caribou).

The mgority of interviewees commented that more involvement should be sought from
Firgt Nation groups, NGOs, environmenta groups and loca organizationsin the BCC.
Current incorporation of public vaues by the BCC reflects the informative leve of public
involvement (Chapter 2). Therefore public values are not effectively incorporated into a

collaborative decison-making process and criterion two is not satisfied.

3.3.3 Criterion 3: Improving the Quality and | nnovativeness of Decisions

Having each resource sector being represented in the BCC Guidelines Subcommittee
allowed for each sector and the regulators to learn about how each industry currently
operates. Through brainstorming and dia ogue between members, innovative ideas were
identified. Key informant interviews and observation of the BCC Guiddines
Subcommittee participants reveded the following innovetive ideas to reduce
anthropogenic disturbance in caribou range:

> Useof aGeographic Information System (GIS) for the development and
implementation of annud and long-term caribou range plans;

»  Change of vegetation management programs on pipdine right- of-ways (ROWS)
to alow for more vegetation re-growth dong ROWS,

>  Better planned developments and use of exigting access and utilities where
possible by sharing of information between indudtries (integrated land

managemen);
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>  Remote operation of dl upstream oil and gas fadilities in caribou range;

>  Earlier and coordinated planning of developments;

> Useof hand-cut or heli-portable seismic in caribou range;

> Having only a certain percentage of the caribou range under development a one
time

> Rotate indudtrid activity throughout the range so that some of it is left
undisturbed;

>  Limit the cumulative amount of development in caribou range;

>  Giveindustry rebates or incentives not to develop in caribou ranges; and

> Re-vegdation of exising unused linear corridors.

None of these ideas were included in the proposed consolidated industrial operating
guidelines for caribou range (Appendix 2). Participants evauation of the proposed
consolidated guideines revealed that they are not an improvement over exiging regiona
guiddinesin terms of protection of caribou and their habitat (Chapter 4). Analyses for
sx sudy areasin northern Alberta suggest that caribou populations in most bored ranges
have been declining snce monitoring began in the early 1990s (Dzus 2001). Even
though innovative ideas may be identified, the quaity and innovativeness of management
decisons made by the BCC have not shown any sgnificant improvements over past
decisons. Theinability to increase the qudity or innovativeness of management
decisonsis reflective of the consultative approach to public involvement (Chapter 2).
Therefore, a collaborative approach has not been used to increase the quality or

innovativeness of management decisions and criterion three is not satified.

3.34 Criterion 4: Fosering Trust Among Stakeholder s and the Public

Participant observation and comments from seven interviewees suggested that alack of
trust existed among stakeholders involved in the BCC and its Guiddines Subcommittee.
A lack of trust may be exhibited through inconsstent informetion, alack of free
information exchange, alack of commitment to achieve consensus, or stakeholders
atempting to create a favorable image by merely going through the motions of
participation within the BCC and the Guidelines Subcommittee. Thislack of trust among
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stakeholders was reflected in severd opinions devel oped by the participants. These
opinions included:

> A lack of commitment or “buy-in” to the new guidelines from senior management of
both government and industry (NRS and LFS);

> Industry stakeholders are involved in the BCC but aren't willing to change the way
they operate to benefit caribou conservation (NRS, pipeline, and LFS);

» Theresearch on indudtrid activity’ s effects on woodland caribou has been
inconclusive (conventiona gas, Alberta Resource Development, conventiond oil and
geophysicel);

» Information regarding indudtria activity and its effects on woodland caribou was sent
to the media without the BCC Guiddine Subcommittee' s knowledge (conventiond
ail); and

» Inconsstency by government regulators when enforcing regulaionsin caribou ranges
(conventiona gas).

Public trust can be gained through involvement of al stakeholder interestsin the
decison-making process. However, input from al stakeholder interests was not part of
the decison-making process within the BCC. Therefore criterion four is not fully
satisfied due to the lack of trust among existing stakeholders and the lack of trust building
with dl possible stakeholder interests.

3.3.5 Criterion 5: Reducing Conflict Among Participating Stakeholders

The BCC Guidelines Subcommittee used a power-based approach to resolve disputes
among stakeholders during the process. Through committee observation and semi-
directive interviews it became evident that there was alack of focus on the terms of
reference. Many of the industria operators and regulators were in a negotiation based on
compromise when setting the deadlines for activity in caribou range. This produced win-
lose solutions in which one party gained only at the expense of another (Fisher et dl.
1991) (Chapter 2). Interest-based conflict resolution principles (Chapter 2) were not
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utilized by the Subcommittee. The proposed consolidated guiddines, created by the
Guidelines Subcommittes, did not achieve support from al of the members (Chapter 4).
All interviewees ated that the decisionmaking and dispute resolution processes within
the Subcommittee needed to be improved. Although the Guideines Subcommittee
provided aforum to discuss caribou conservation and each industry’ s needs with regards
to resource extraction, criterion five was not fully satisfied by the mechanisms used by

the Guiddines Subcommittee to reduce conflict.

34 DISCUSSION

Thereis currently no orientation process for new members that become involved with the
BCC. Recently, both government and industry stakeholders have experienced
“downsizing” and merging of departments or companies. These processes have resulted
in changing corporate environmental managers and regulators that are unfamiliar with the
BCC. New members mugt rdy on information that is passed on to them by their
company, agency, department, etc. These new members are frequently misinformed or
lacking information regarding previous, current and future woodland caribou research
initiatives, indudtrial operating guidelines and public communications. All new

member s of the BCC should receive an orientation that includesthe BCC Terms of
Reference, information on historical and current status of the woodland caribou,
resear ch summaries and current management strategiesthat are being employed

for the protection of thisungulate.

A wider range of stakeholders needsto be included in the BCC to ensure that the first
criterion is met (educating and informing stakeholders and the generd public). The
Community Participation Subcommittee should be resurrected to ensure that the
publicis being educated and informed with regardsto caribou conservation issues
and to ensurethat all stakeholder interestsareinvolved in the decison-making

process.
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Alberta Government Information Letter (1L)-91-17 sought to bring government and
industry together to foster cooperation and share information regarding caribou
conservation (Alberta Energy 1991). Thiswas the first step towards replacing a
traditional command-and-control approach with a process that included more public
involvement regarding caribou conservation. It is the government’ s responsibility to
represent the public interest on the BCC. However, it was often unclear during BCC
Guiddines meetings what aspects of the public interest should be represented or if certain
aspects, such as resource devel opment, should be given more importance over other
aspects, such as conservation of caribou. The mgority of interviewees, representing both
government and industry groups, agreed that the BCC should seek more involvement

from awider range of stakeholders.

All stakeholder interests must be involved in decision-making for the processto be truly
collaborative (Margerum 1999). All participating stakeholders, including government
representatives, mug effectively communicate their newly acquired knowledge and
understanding to the organizations they represent and to the public. It isaso important
for participating stakeholders to gain an gppreciation of heterogeneous community views
and to gain support for any decisions that need to be made (Margerum 1999). Incluson
of al stakeholder interests requires the active participation of a broad range of people, not
just those in forma positions of decision-making authority (Briand 1998). Decisons
can't be made, implemented and sustained without the cooperation of al affected groups.
Excluson of any stakeholder interest from the decison-making process would result in
the failure to include al the pergpectives that stakeholders may have with respect to
caribou consarvation decisons. Thus the collective understanding remains incomplete
and decisions made by the BCC may be inaccurate.

Firgt Nation groups are allowed to hunt woodland caribou and are also affected by
indudtrid operating guidelines that restrict the timing or amount of development on
caribou range. Currently, very little information exists on the quantity of woodland
caribou hunted by First Nations in northern Alberta (Alberta Natura Resources Service
representative, pers. comm.). More communication regarding sustained harvest needs of

V)
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the First Nation groups and caribou conservation initiatives of the BCC needs to occur.
Getting First Nation groups involved in the BCC is not easy as has been demonstrated
with some faluresin the pagt. A multi- stakeholder process may not be the best forum for
encouraging aminority cultural group to participate, particularly if the minority group

has specid legd rights. Active solicitation, trust building, and equa involvement in
decision-making will lead to more First Nation involvement in the BCC and amore
collaborative decison-making process. Asoneinterviewee stated, “| think there hasto
be more of an effort to not just invite people to meetings but to figure out if thisisthe
best forum for this person to make their presentation on thisissue. Perhapsthereis some
Aborigind group out there that just wants to make a statement about how they fed about
the exigting guidelines or about caribou and have their opinion be counted or it may be a
case where theré s an Aboriginal group that wants more active participation in
developing land-use guidelines. | just think that inviting groups to a table to discuss
something isn't dways enough.”

Hedl ey (1996) outlined some important aspects that a committee has to consider to

become moreinclusive of different cultures:

> Opening up the process in terms of setting the arenas and forums for discussions.

>  Different styles of discusson.

>  Different methods of analys's (how to sort through arguments and different
perspectives).

> How results from anadysis are included into palicy.

Wildlife managers are sewards of a public resource (Decker et a. 1991). Collaborative
decison making processes alow public vaues to be reconciled as the basis for setting
godls, lending to feasible and measurable objectives, and ultimately to wise and

endurable solutions with a broad public base of support (Susskind and Cruikshank 1987).
Although the BCC has identified some objectives (Borea Caribou Committee 1999), the
committee, needs to set more feasible and measurabl e objectives that include woodland

caribou population density, habitat and human development or economic objectives for
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caribou range in northern Alberta. The full range of public vaues needs to be reconciled
asthe basis for these objectives. Currently, scientific values are dlowed to blend with
stakeholder valuesin the decisonmaking process of the BCC. Technicd expertise
should be provided by the BCRP for evaluating the feasibility of technical objectives and
predicting the consequences of management aternatives. Vaues of the wildlife
management professiond or scientist should be kept separate from the values of the
stakeholdersin the decisionmaking process. The practice of misrepresenting an ethical
judgement as science can be noticed by an astute public, and result in discredit to wildlife
stientists (Decker et d. 1991). The public’s ability to recognize the difference between
ethicd and scientific judgements should not be underestimated, even though this
distinction can be very difficult for the scientist to make them salf (Decker et d. 1991).

All stakeholder interests should beinvolved in the decision-making process and the
blend of scientific and public values should be restricted to more fully incor por ate
public valuesinto a collabor ative environmental decision-making process. This
would help to satisfy criterion two (incorporating public values into decision-making),

and is part of a collaborative gpproach to managing a public resource. |If the process of
decision-making were made more inclusive of awider range of interests, these broadened

deliberations would result in better environmenta policy decisons (VanNijnatten 1999).

Widening the range of stakeholders involved in the BCC would bring different pogitions,
interests and vaues to the table. While diversity can make problem resolution complex,
it can aso add to the innovativeness of the decisons reached. Effective participatory
opportunities would help to prevent industry domination of policymaking processes and
increase the amount of policy innovation (VanNijnatten 1999). Asoneinterviewee
states, “| think you can come up with much better ideas and in the end come up with a
much better scenario for the caribou ultimatdly if you bring dl these different groupsto
the table.”

Remote operation of facilitiesis one example of an innovative practice that isan
excdlent srategy for protecting caribou habitat. The lack of roads required for remote
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operation would mean less access by the public and would result in less habitat loss and
dteration (Price and Schroter 1997). Additiondly, less traffic through caribou range
would minimize sensory disturbance suffered by caribou (Price and Schroter 1997). The
cost of remotely operating a production facility is one barrier to their implementation in
caribou zones. However, aternative methods of access, remote monitoring and
controlling systems, and the use of technology that resultsin a decreased need to access
well stes, should be used whenever possible by industria operators that are committed to
the conservation of caribou (Price and Schroter 1997).

Government policies, or the lack of them, were another barrier to the implementation of
new or innovaiveideas. For example, there was an issue with closing or impeding
existing access routes (e.g., roads, seilsmic routes, etc.) because they are considered
traditional access and cannot be closed without collaboretive public involvement

(Chapter 4). At this stage, the government hasn't embarked on an extensive collaborative
public involvement process that would be required to close or redtrict existing access
routes in caribou range. As one interviewee stated, “ Government has to be alittle more
proactive in dealing with those Stuations. If those things aren't done the guiddines

process is not going to move forward.”

A gronger commitment to involve the full range of stakeholders in the decisonmeking
process would result in awider range of dternatives and increase the innovativeness of
decisons (Creighton 1983, VanNijnatten 1999). A strong commitment or “buy-in” from

al participating stakeholders is necessary to address the dternate or innovative ideas and

the barriers that are blocking their implementation. Furthermore, the principles of

interest- based negotiations (Chapter 2) should have been utilized during the BCC
Guiddines Subcommittee meetings to aid in addressing the innovative ideas and the
barriersthat are blocking their implementation. A stronger commitment should be
sought from all participating stakeholder s and inter est-based negotiations should be
used to increase theinnovativeness and quality of decisions made by the BCC

Guiddines Subcommittee.
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In the absence of trust, communication between stakeholdersislikely to bresk down
(Creighton 1983). Poor communication enhances the possibility of error and
misinformation, which in turn reinforces the lack of trust between stakeholders (Table
2.2). Poor communication and misunderstanding of information due to lack of trust has
led to misinterpretation of research on the effects of indudtria activity on caribou.
Decisions and guidelines need to be based upon the best available knowledge at the time.
Often research of one particular topic will bring about more questions that need to be
answered regarding that topic and others. The long time span to redlize benefits and costs
and the absence of clear feedback on the success of management efforts are two
characterigtics of many environmentd issues that make committee trustworthiness
important (Beierle 1999).

The research program thus far has failed to provide amode that allows one to predict
definitive impacts on caribou based on amount and type of development. However, it has
provided some evidence on the effects of linear corridors (James 1999, James and Stuart-
Smith 1999, Dyer 1999), timing and amount of disturbance (Bradshaw 1994, Bradshaw
et al. 1998) that indudtrid activity has on caribou. When indudtria operating guiddines
and decisions are made regarding a species a risk such as caribou it is better to be
precautionary and use the best available research, than liberd and wait for the results of
future research to arrive. One output from the Earth Summit was the Rio Declaration on
Environment and Devel opment, a set of 27 principlesto guide approaches to
environmenta management and economic development. Principle 15 containsthe
“precautionary principle’. This principle states “where there are threats of serious or
irreversible damage, lack of full scientific certainty shal not be used as areason for
postponing measures to prevent environmental degradation” (Mitchell 1995).

The fact that public perceptions are involved means that a stakeholder (e.g., industrid
operator) might attempt to create a favorable image by merely going through the motions
of participation within the BCC and the Guidelines Subcommittee. However, it does not
take long for other stakeholdersin the group, and the public, to redlize that the public

participation process is not genuine (Creighton 1983). Asaresult, any plansor
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guidelines put forth by the group will be opposed (Creighton 1983). One of the most
effective waysto gain public trugt is to involve and empower the public in decison
meking (Beierle 1999). Thusfar, input from al stakeholder interests has been excluded
from the decisort making process within the BCC. Resurrection of the Community
Participation Subcommittee would be one way to start getting the various stakeholder
groups involved in the decison-making process.

The lack of trust amongst stakeholders involved in the Guidelines Subcommittee led to
the belief that some parties are participating to uphold an image or safeguard their
territory instead of fostering cooperation and striving for consensus on issuesin the
guiddines. For example, one interviewee stated, “ From the onset of the Guiddines
Subcommittee the trust factor was gone. We had a polarization of the government and
industry where what it should have been was everybody working together towards a
common god. Ingtead it became confrontationa and everyone was just protecting their
own company or sector.” Another interviewee commented, “I see alack of commitment
from alot of players. | think they’re coming here because they have to but | don't think
they’ re looking at the bigger picture and redly trying to wholeheartedly develop
guiddines that will serve caribou conservation gods. | think they’re coming hereto
represent their sector and to safeguard it.” For collaborative decisons to be made, trust
between participantsis essentia (Randolph and Bauer 1999).

Another factor that led to lack of trust among participants of the Guiddines
Subcommittee was the inconsistency by regulators when enforcing guiddinesin caribou
ranges. Oneinterviewee states that, “If regulators are inconsistent it crestes mistrust,
frugtration and animosity.” Stakeholders are more likely to abide and support guideines
that are enforced consgtently. To avoid this problem, indusirid operating guiddines for
caribou range need to be written clearly and concisdy so that they can be easily
understood. Secondly, the provincid government needs to hold workshops with dl of its
regulators and industria operators to answer any questions regarding the guidelines and
ensure that they are enforced congstently throughout the province.
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BCC membership changed over time and there were no specific requirements for the
number of members from each industry, government, or university sector. The
variability in the type and number of participating stakeholders made it difficult to build
trust. The principles of interest-based negotiation (Chapter 2) are difficut to achieve
when there is incongstent membership participation at meetings. The collaborative
environmenta decison-making process works best when trust building occursin small
groups (Randolph and Bauer 1999). In order to follow the principles of interest-based
negotiation and build trust between stakeholders, each sector (i.e., industry, government,
and university) should have consistent representation at each mesting.

Trug isan important factor in the public participation forum and it should be
attained between all participating stakeholders, and between participating
stakeholders and the public, before criterion four can be satisfied and meaningful
decisonsor guidelines can be accomplished. Building of trust between participants
should have started at the beginning of the BCC Guiddines Subcommittee. Trugt is built
on respect and understanding of each other’ sinterests (Randol ph and Bauer 1999).
Guiddines Subcommittee participants should have focused on interests rather than
positions and sought to discover the motivations behind each party’s positions.
Participants should have come to see themsalves as working together sSide by side,
attacking the problem, not each other’ s position (Fisher et. a. 1991).

While the mgority of representatives interviewed found the BCC Guidelines
Subcommittee to be an appropriate committee for evaluating and revising guiddinesin
response to new information from the BCRP, industry and regulatory authorities, al
interviewees stated that the decisionmaking and dispute resolution processes within the
Subcommittee needed to be improved. A capable facilitator or chairperson could aid the
committee by helping to solve disputes and ensuring that the god's and objectives of a
committee are achieved within atimdine (Barnes 1996) (Chapter 2). TheBCC
Guidelines Subcommittee needs a capable facilitator or chairperson to guide the

dispute resolution process and to keep participants focused on the terms of
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reference. Oneinterviewee Stated, “We needed a good facilitator that did agood job of

dedling with the issues and kept the committee on track.” *

The power-based approach to dispute resolution (Chapter 2) did not function well in the
Guiddines Subcommittee. Individuas focused on positions rather than specific interests.
Bargaining for industria operating deadlinesin caribou range crested a win-lose scenario
rather than a consensus-based decison. The principles of interest-based negotiations
should have been followed by the BCC and its Guidelines Subcommittee to achieve
consensus-based decisions. Asdated by one interviewee, “ Rather than having redlly
good guiddines that are moving us ahead it seems like everybody istrying to get their

own agenda satisfied so we' re coming down to what everybody can live with. You can't

possibly do that and sill have vauable guidelines to conserve caribou.”

The BCC and its Guiddines Subcommittee exhibited some of the qudities of a
collaborative participatory mode but they failed to meet any criterion outlined in the
evduation framework. The structure and terms of reference for the BCC and its
subcommittees largely reflect the multi- takehol der consultation (M SC) mechanism
(Chapter 2). The objective of MSC is shared policymaking through information transfer,
discussion and trade-offs among parties (VanNijnatten 1999). Decison-meking in the
BCC is shared among government and industry stakeholders. This decision-making often
gave rise to conflict where trade- offs were seen as the only option to achieve a solution.
The BCC lacks the characterigtics of atruly collaborative committee that utilizes interest-

based negotiation to resolve conflicts.

In summary the following recommendations are made to the BCC and its Guiddlines
Subcommittee to help it more fully meet the goals of the public participation evauation

framework:

1) The Community Participation Subcommittee should be resurrected to ensure that the
public is being educated and informed with regards to caribou conservation issues.

1 A new BCC Guidelines Subcommittee has subsequently been formed and has involved a facilitator.
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2) All new members of the BCC should receive an orientation that includesinformation
on the historical and current status of the woodland caribou, research summaries and
current management strategies that are being employed for the protection of this
ungulate.

3) All stakeholder interests should be involved in the decision-making process. The
BCC needs to set more feasible and measurable objectives that include woodland
caribou population density, habitat and human development or economic objectives
for caribou range in northern Alberta. The full range of public vaues needs to be
reconciled as the basis for these objectives and the blend of scientific and public
va ues should be restricted to more fully incorporate public values into a collaborative
environmenta decison-making process.

4) A dronger commitment should be sought from dl participating stakeholders and
interest-based negotiations should be used to increase the innovativeness and quality
of decisions made by the BCC Guiddines Subcommittee.

5) Stakeholders should build trust amongst each other and with the public before
meaningful decisons and guidelines can beformed. Trust can be attained through
congstency in the way guiddines are enforced by regulators, understanding current
research and the information gaps that exigt, the use of the precautionary principle
when making decisons and ensuring that the participation by each stakeholder is
genuine.

6) The BCC Guideines Subcommittee should use afacilitator to guide the disoute
resolution process and ensure that the gods and objectives of the committee are
achieved within atimeine.

7) Interest-based negotiations should be used when dealing with conflict.

35 MANAGEMENT IMPLICATIONS

It isimportant to appreciate that many aspects of ecosystems are not understood by
humans. However, management decisions must be made despite uncertainty and conflict.
As aresault, resource managers often find themsealves involved in Stuations where the
solutions are not black and white, but shades of grey (Mitchell 1995). The preceding
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recommendations to the BCC to improve public participation will increase the qudity of

management decisons while reducing the uncertainty and conflict.

IL-91-17 lad theinitid framework for an integrated approach to manage woodland
caribouin Alberta. It isnow ten years later and the framework needs to be adjusted. It
has been acknowledged that an ecosystem or landscape approach should be adopted for
consarving caribou and the full range of biodiversity on the landscape (The Seventh
North American Caribou Conference Workshop Notes, 1998). This shift to ecosystem
management requires collaboration between many decisiontmakers. Decision-making at
thislevel requiresthat dl interests, not only government and industry, be part of the
decision making process. Using the recommendations contained in this chapter for
increasing the effectiveness of public participation within the BCC will lead to increased
quaity of management decisions and greater support for those decisons.
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CHAPTER 4: EVALUATION OF PROPOSED INDUSTRIAL OPERATING GUIDELINES FOR
WOODLAND CARIBOU RANGE IN NORTHERN ALBERTA

CHAPTER 4

41 INTRODUCTION

Woodland caribou distribution and populations have declined in North America since the
early 1900s, particularly aong the southern edge of their range where most human
encroachment has occurred (Banfield 1961, Bergerud 1974, Edmonds 1986, Cumming
and Beange 1993, Alberta Environmenta Protection 1998, Rettie and Messier 1998).
Thereisinconclusive data on higtorica and current population size and trend of

woodland caribou in Alberta, but wildlife managers have perceived a decline over the
past century and have stated the need to provide protection to maintain their numbers and
digtribution (Dwyer 1969, Bloomfied 1980, Edmonds 1986). Stelfox (1966) estimated a
provincid caribou population of 6860-9060 in 1966. Lynch and Pdll (1973) estimated
the population at 4800-5200 in 1973, and in 1980 Bloomfidd estimated that there were
no more than 1500- 3500 woodland caribou in Alberta. Inventory techniques used to
obtain population estimates were speculative (Stelfox 1966) and evauations of trends
was not based on robust data (Bradshaw and Hebert 1996). The current estimate of
woodland caribou in Alberta ill remains very broad (3600-6700 animds) due to their
relatively eusive behaviour, low densties and use of inaccessible habitat (Bradshaw and
Hebert 1996). Recent andysesfor five study areasin northern Alberta suggest that
caribou populations in most ranges are declining (Dzus 2001).

Hunting of caribou has been regulated in Alberta snce 1903 (Edmonds 1986). Lynch
and Pall (1973) reported that alack of knowledge concerning caribou abundance and the
reduction of suitable habitat through forest fires, logging, mining and clearing for
agriculture, were the grestest threats to Alberta s caribou herds in the early 1970s.

Nearly adecade |ater, after areview of the status of caribou and their management in
Albertaand an evauation of the impacts of various land-use activities, Bloomfield (1980)
recommended atotal hunting closure for caribou in Alberta. He recommended that the
closure be maintained until the following conditions were stisfied: adequate information

is collected on seasond habits and requirements; occupied ranges are identified and
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protected, particularly areas used during winter, caving, breeding and movement
corridors, populations were properly inventoried; population structure and capacities are
evauated; a comprehensive management plan, including guiddines for recrestiona and
indudtrid activity, is developed; and a sizegble and significant increase in caribou
numbersis redlized.

Licensed caribou hunting was closed in Albertain 1981. In 1991 Alberta s woodland
caribou were put on the ‘Red List’” of at risk speciesin the province (Alberta Fish and
Wildlife 1991). In 1996, the species was moved to the ‘Blue List” of species that may be
at risk in Alberta (Alberta Wildlife Management Divison 1996). Woodland caribou in
Alberta are designated as ‘threatened’ under the Alberta Wildlife Act (Dzus 2001). The
Committee on the Status of Endangered Wildlife in Canada (COSEWIC) currently
designates the woodland caribou in Alberta (Boreal population) as ‘ threatened
(COSEWIC 2000).

By the winter of 1990/1991, concern that the cumulative effects of continued industrid
incursion into the caribou’ s core range was affecting the long-term viability of the species
led to the implementation of land-use guiddines for indudrid activity in caribou rangein
Alberta In 1991 the Alberta Energy and Utilities Board issued Information Letter (IL)
91-17. Thiswasa procedura guide for oil and gas activity on caribou range. The
procedural guide stated that, “ Petroleum and natura gas exploration and devel opment can
occur on caribou range, provided the integrity of the habitat is maintained to support its
use by caribou.” (Alberta Energy 1991) The guide aso recommended cooperation
between government and industry and the establishment of Standing Committees (SCs)
for areas of the province in which indudtrid activity occursin caribou ranges.

The Northeast and Northwest Regiona Standing Committees (NERSC and NWRSC) on
woodland caribou were initiated in 1991 and 1994 respectively. Their mandate was to
serve as an advisory body to aregiond environmenta resource management committee

(Hamilton and Edey 1998). One of their objectives was to recommend effective and
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practicd industry operationd guidelines for industry in caribou ranges (Chapter 3). The
Northwest and Northeast Standing Committees were amalgamated in 1999 to form the
Bored Caribou Committee (BCC). The BCC drives an adaptive management program
that periodicaly reviews land-use guiddinesin reation to newly acquired information.

In January 2000 a BCC Guiddines Subcommittee was formed to review existing regiond
industrial operating guidelines for caribou rangesin the Bored Forest Natural Region of
Alberta and to develop and implement a set of consolidated, industrid operating
guidelines for this area. The consolidated guidelines were to reflect current knowledge
and research on caribou ecology, and address the cumulative effects of industrid activity.

The purpose of this project was to facilitate an evauation of the proposed consolidated
industrid operating guiddines for caribou conservation in the Boredl Forest Natural
Region of Alberta by the BCC Guiddines Subcommittee. The evauation considered the
potentia of the proposed consolidated guidelines to reduce the cumuletive effects of
exiging and new development in caribou range in comparison with existing regiona
guiddines. Findly, BCC members consdered possble future dternatives for
management of indudtrid activitiesin caribou range.

42 METHODS

The BCC Guiddines Subcommittee was compaosed of industry members from each
resource sector that operates in caribou range (conventiond gas, conventiond oil, heavy
oil, pipeline, saismic, timber, and pest), government members from two different
departments (Alberta Environment and Alberta Resource Development) and a researcher
from the BCRP (Table 4.1). Each member was responsible for representing the views
and opinions of their industry sector, government department or research group at BCC
Guiddines Subcommittee meetings. Members were aso responsible to communicate
information from the meetings to their industry sector, government department or
research group. | facilitated an evauation of the consolidated industrial operating
guiddines, which were drafted by the BCC Guidelines Subcommittee. The evauation
involved members of the BCC as awhole, the Guiddines Subcommittee and the
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Research Subcommittee (Table 4.1). The BCC determined the nature of the evauation
and excluded an independent evauation. | used three methods to facilitate the guiddines
evauation: participant observation, key informant interviews and aquestionnaire. In

addition | facilitated an evauation of five future Srategies for managing indudtria
activitiesin caribou range using key informant interviews. This research protocol
satisfied ethics of human studies requirements of the University of Cagary Conjoint

Faculties Research Ethics Board.

Table4.1. Government departments, industry sectors and scientistsinvolved in the BCC Guidelines
Subcommittee, participant observation, key informant interviews and questionnaire.

BCC Guid€lines
Subcommittee
Member ship

Number of
Members

Participant
Observation

Key
I nfor mant
Interviews

Quedtionnaire

Government (Alberta
Environment)
Alberta Land and Forest
Service (LFS)
Natural Resources
Service (NRS)
Government (Alberta Resource
Development)
Alberta Energy and
UtilitiesBoard (EUB)
Industry (Oil and Gas)
Conventional Gas
Conventional Oil
Heavy Oil
Pipeline
Geophysical
Industry (Timber)
Industry (Peat)
Researcher (BCRP)
Scientists
Industry Scientist
University Scientist
Environmental
Consultant

RPRPNRRRRR

L N DN

RPRPNRRRRR

e

A

PR R R

1

TOTAL

15

15

11

B RPN

The BCC Guidelines Subcommittee held 15 meetings from December 1999 to December
2000. Representatives from both government and industry were unable to attend all
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mesetings. Representation from the pipeline and heavy oil sector waned as the meetings
continued throughout the year. Some representatives may have changed roleswithin a
department or company, or completely changed departments or companies and were no
longer able to attend the mesetings. Other representatives could not make the time
commitment that was required to attend al meetings. Thus, there were no participants
represented in the questionnaire from the following industry sectors or government
departments. pipeline, heavy ail, conventiona oil, peat and Alberta Resource
Development. No participant was available from the heavy oil sector for the key
informant interviews. Despite the fact that Guidedines Subcommittee participants were
representative of their industry sector or government department the questionnaire
revealed some varying opinions between members within the same sector or department.

421 Participant Observation

| participated with the BCC Guideines Subcommittee since its inception in December
1999. Observation occurred with the consensus and support of the BCC Guiddines
Subcommittee. The Subcommittee met 15 times from December 1999 to December 2000
and | attended 14 of the 15 meetings. Through participation, | was able to observe and
experience the meanings and interactions of people from the role of an insder. Thiswas
adequate time to gain acceptance by the group, to establish aworking relaionship with
members of the Subcommittee and to understand their unique positions and concerns
regarding the revision of industria operating guiddines for caribou rangesin northern
Alberta

Direct observations of participants and thelr interactions (e.g., what they said or how they
reacted to what was said) during the meetings were recorded. Information was also
gathered from documents (e.g., emails, position papers, media articles, etc.) that were
distributed and discussed during the meetings. Data recording and anadysis followed the
methodology described by Jorgenson (1989). A hand written log of the conversations
and interactions between participants was kept for each meeting. The log was transcribed
into an electronic file (Microsoft Word ®). A separate file was established for each
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mesting. Information was coded according to sector (e.g., oil and gas, forestry, pest,
Alberta government), and where possible information from key informant interviews and
guestionnaires was compared with participant observation data to examine consistency or
variability. Drawing on different data types through participant observation helped to
guard againg researcher bias and aided mein gaining a clearer understanding of the
setting and the people involved (Taylor and Bogden 1984).

4.2.2 Quedionnaire

Some of the information used to eva uate the proposed guiddines was obtained using a
guestionnaire (Appendix 1) developed by Bob Wynes (Research Co-ordinator, Boreal
Caribou Research Commiittee). The questionnaire sought comments on the potentia of
the proposed consolidated guidelines to reduce the effects of existing and future
development on caribou. Participants were requested to compare the proposed guidelines
with the existing regiona guiddines for protecting caribou and their habitat.

The questionnaire was emailed to members of the Guidelines Subcommittee and the
Research Subcommittee. There were 17 respondents to the questionnaire (Table 4.1).
Information, including the participants evauation of a specific portion of the proposed
consolidated guiddines and suggestions for improvement, was categorized into tables
(Appendix 2). Variation in opinions between respondents within the same government
department or industry sector and among sectors was noted in the results. Information
from the questionnaire was also compared with participant observation data for the same
individua to establish consstency between the two data sources. If comments were
found to be unclear in the questionnaire, respondents were asked to clarify their
Satements.

4.2.3 KeyInformant Interviews

A key informant is somebody who, because of their pogition in acommunity,
organization, family or other group, or because of their life experience, is able to give you
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information about a group, setting, activity or other object of study that would take a
great dedl of time to gather on your own (University of Chicago 1999). Interview
guestions were pretested following the method of Berg (1995). Questions were evaluated
before interviews were conducted by three independent, knowledgesble individuals
including an independent industry scientist, a university scientist and the BCRP research
coordinator. | also asked thefirgt interviewee to evauate the effectiveness of the
questionnaire in relation to the objectives of my research (Berg 1995). Each interviewee
was asked at the end of an interview if they knew of anyone ese who was knowledgesble
about the issues discussed and could provide further information.  Thistechniqueis
known as*“snowbdlling” and is an effective way to identify additional informants (Taylor
and Bogden 1984).

The interviews were tape-recorded and all data from audiotapes and notes were
transcribed onto a computer using the word processor Microsoft Word ©. All information
obtained through key informant interviews was consdered representative (i.e., industry,
consarvation, academic and government data). Forms were coded and names removed,
and information pooled across representetives. Information regarding evaluation of
possible future dternatives for management of indudtrid activitiesin caribou range was
categorized in atable and comparisons were made between representatives.

43 RESULTS

| first describe the exigting regiond guiddinesfor indusdirid activity in caribou range to
provide aframe of reference for subsequent analyss. These guidelines are contained
within Appendix 3. Then | provide the results of an evauation by the BCC of proposed

consolidated guidelines and future management scenarios.

431 Exiging Guiddinesfor Industrial Activity

Industrial operating guiddinesin caribou range were established in northeastern Alberta
in 1991 and were modified for the northwestern area of the province in 1994 (Figure 4.1).
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Guiddines had been developed for the following regions. Northeast, Northwest, Red
Earth and Save Lake (Figure 4.1) (Appendix 3).
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Fig. 4.1. Woodland caribou management zones (shaded areas) based on the identification of suitable habitat
and/or current caribou distribution in Alberta. NW=Northwest management zone guidelines, NE=Northeast
management zone guidelines, RE=Red Earth management zone guidelines, SL=Slave L ake management

zone guidelines (adapted from Dzus 2001).
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In generd, the guiddines attempted to manage indudtria activity on caribou ranges
through access management, minimizing new development and placement of congraints
on the timing or sequencing of industrial operations.

Accessis defined as “the means of gpproaching or entering an ared’” (Houghton Mifflin
Company 1990). Access largely conssts of roads but can be any linear corridor
including saiamic lines and pipelines. Cutblocks were not consdered a component of
access snce they are typicdly located in upland habitat not frequented by caribou. The
guidelines encouraged access management on roads that are used by the timber industry
to cut and haul their product. However, timber harvesting of upland areas adjacent to
lowland pestland complexes occupied by caribou may aso increase predation pressure on
caribou. Habitat dteration may facilitate increased predation on woodland caribou by
providing habitat for other prey speciesthat, in turn, support a higher density of predators
(Cumming 1992, Seip 1992, Rettie & Messier 2000). Alteration from old forest stands to
young successiona forests potentialy alows for the increase of moose and deer
populations that feed on the regenerating browse (Kelsall 1984, Hristienko 1985, James
1999). Inturn, awolf population may increase in response to moose density, thus
increasing predation pressure on caribou (Cumming 1992). After the moose dengty
declines there may be atime lag in the wolf population response and the wolves may shift
to dternative prey such as caribou (James 1999, Rettie & Messier 2000).

Access management attempted to reduce the disturbance to caribou from onste workers
and the public, provide caribou with protection from sources of human-caused direct
mortality and minimize the use of access by predators. Access management as outlined

in the guiddines, largdy congsts of manned gates, Sgns, education of employees and
patrols. Rollback of dash (trees, shrubs, dirt) or blockage of the access during non-active
periods was aso encouraged to minimize use by humans and predators. The Red Earth
and Northwest guidelines aso recognized that public support is necessary for access

management when traditiond access routes are involved.
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The guiddines attempted to minimize the quantity and quality of new access
development by suggesting use of Low Impact Seismic (L1S), existing access,
shared/common access, temporary winter access for exploration/devel opment programs,
and petroleum production operations without permanent surface access (remote
operations). According to Alberta Environmental Protection (1994), LISisa
combination of line cutting methods using alinear route selection process that minimizes
disturbance to the ecosystem, including congderation of forest fibre and non-fibre vaues,
and at the same time meets operationa requirements and considers economic needs of
industry. The use of LIS decreases the amount of timber that needs to be cut for an
exploration program thus causing less of a disturbance and minimizing habitat ateration.

Each company operating in caribou range must complete a Caribou Protection Plan. The
plans state how each company will address access management, minimize new
development and co-ordinate the timing or sequencing of the project. A Caribou
Protection Plan is submitted to the gpplicable Ranger Didrict Office every season with
each oil and gas digposition in caribou range.

The Northwest guidelines divided the caribou ranges into two aress; those with existing
activity and those without. Exigting Activity Aress are dl areas within one mile of an
exiging dl weather road and al operations that have produced oil and gas using frozen
access (Alberta Energy 1994). The Existing Activity Areawas established under the
Northwest guidelines on October 1, 1994 as a permanent designation. Companies
operating in existing activity areas have not been required to submit a Caribou Protection
Plan. It gppears that caribou conservation has been diminated as a concern in these
aeas. All areas within caribou ranges that are not in Existing Activity Arees are defined
as New Activity Aress (Alberta Energy 1994). Exploration and development within New
Activity Areas occurs primarily on frozen ground. Companies with production fecilities
in New Activity Areas have been encouraged to operate them remotely (i.e., without
permanent surface access). Caribou Protection Plans are required for companies

operating in New Activity Aress. The Northeast guiddlines used a Smilar concept to
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manage activity on caribou range except they did not officidly desgnate Existing
Activity Areas or New Activity Areas. Ingtead these guiddinesidentified areas of high

indudtria activity and drew the caribou range boundaries around such aress.

Heavy oil development areas in the Northeast are described using an Infidd Zone and an
Outfidd Zone. An Infidld Zone is defined as the main core area of high intengty activity
where drilling and congtruction operations are dlowed. Outfield Zones are outsde of the
core area of activity. Each year a meeting with the loca regulatory persons and the
industria operators is convened, a which time a geographic boundary around a heavy oil
development is established. This boundary delinegtes Infield and Outfield Zones and
they are marked on an operations plan map (Alberta Environment 1999). Between March
1 and June 15, no activity other than production operationsis alowed in the Infidld Zone.
All activity in the Outfield Zone is prohibited between March 1 and June 15. These
zones are ddineated on ayearly basis and thus can change in Sze and shape annually.
The Northwest guidelines contain asmilar area caled the Heavy Oil Exemption Area
Thisareais operated smilarly to the heavy il areasin the Northeast and the boundaries

are also reviewed on ayearly basis.

An‘early in early out’ philosophy was adopted for the Northeast and Northwest
guiddines to minimize behaviourd and physiologica stress on caribou during late winter
and to reduce any displacement of caribou from preferred winter habitats (Adams 1996).
Companies operating in caribou range were expected to sequence operations to complete
work in more critica caribou habitats first, use additional equipment and crewsto
compress work activity into alocated time periods, commence operations as soon as frost
conditions exist, plan winter work early, and provide an activity schedule with a Caribou
Protection Plan

Implementation of the ‘early in early out’ philosophy varied across northern Alberta. The
Northwest guidelines did not specify dates for the ‘early in early out’ operations. It was
left up to each company to sequence operations to complete work in caribou habitat early
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in the winter. The amount of work and activity schedules were included within each
company’s Caribou Protection Plan and were reviewed by Alberta Land and Forest
Service s&ff. The Northeast guidelines set the dates between March 1 and June 15 for dl
exploration and development activitiesin key caribou habitat to cease. 1n some
circumstances, such as adverse weether and equipment failure, activities were dlowed
past the March 1 deadline (Alberta Environment 1999).

4.3.2 Participants Evaluation of Proposed Consolidated Guiddlines—
Questionnair e Results

The proposed consolidated industria operating guidelines attempted to amalgamate dl of
the exigting regiona guidelines, reflect accumulated knowledge from the BCRP and
address the cumulative effects of industria development within caribou range.
Participants comments from the questionnaire on the potentia of the proposed
consolidated guiddines to accomplish these objectives are presented in tables to facilitate
organization and comparison (Appendix 2). The information was compiled into
categories that are consstent with the organization of the questionnaire: the recovery of
exigting disturbances on caribou range; the management of new industrid activity on
caribou range; management of the amount, spatid extent, digtribution and timing of
indugtria activity within caribou range; comparison of the proposed consolidated
guidelines with existing regionda guideinesin terms of being able to protect caribou and
their habitat; and other genera comments and recommendations that were received by
participants. Participants recommendations for improvement of the proposed
consolidated guiddines are included.

4.3.21  Recovery of Existing Disturbances

Only two representatives, one from Alberta Lands and Forest Service (LFS) and the other
from the Alberta Energy and Utilities Board (EUB), were sdtisfied with the potentia of
the proposed guiddines to encourage the recovery of existing peat harvesting areas on
caribou range (Table 4.2). The mgority of representatives were not satisfied with the
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potentia of the proposed consolidated guidelines to address the recovery of existing
disturbancesin caribou range (Table 4.2).

Table 4.2. Participants’ responses to the potential of the proposed guidelines to address the recovery of
existing disturbances on caribou range.

Disturbance Satisfied | Partially Not Satisfied No Response
Type Satisfied

Roads 0 2 14 1

Pipelines 0 2 14 1

Seismic Lines 0 2 15 0

Cutblocks 0 1 14 2

Peat Harvesting 2 2 11 2

Areas

The representative from the conventiona gas sector commented that the proposed
guiddines address the recovery of al existing disturbance back to its natura state but
they need to be more specific as to how thiswill be done (Appendix 2). One
representative from the geophysica sector commented that the proposed guiddlines
partidly address the recovery of existing roads, pipdines, ssismic lines, cutblocks and
peet harvesting areas by limiting access thus enabling natura regeneration to occur
(Appendix 2).

Some variation in opinions existed between members of the same government
department and industry sector (Appendix 2). Two LFS representatives expressed
differences of opinion with regards to the potentid of the proposed consolidated
guidelines to encourage the recovery of existing peet harvesting areas to their natura
gate. One representative commented that the proposed consolidated guideines did not
address the recovery of existing peat harvesting areas and the other representative
commented on how the proposed consolidated guidelines addressed the recovery of peat
harvesting areas by specifying that peat harvesting areas be returned to functioning
wetlands. Representatives of the geophysical sector expressed differences of opinion
with regards to the potentia of the proposed consolidated guidelines to encourage the
recovery of exigting seismic lines. One geophysical representative commented that the
proposed consolidated guiddines partidly addressed the recovery of existing seismic
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lineswhile the other representative stated that the proposed consolidated guidelines did
not address how these may be recovered to their natural State.

4322 Management of New Devel opment

The mgority of representatives were not satisfied with the potential of the proposed
consolidated guiddines to manage new roads, pipelines, seismic lines and cutblocks
occurring within caribou range (Table 4.3). However, the mgority of representatives
were satisfied with the section of the proposed guidelines that addressed the management
of peat harvesting aress (Table 4.3).

Table 4.3. Participants’ responses to the potential of the proposed guidelines to manage new devel opment
in caribou range.

Development Satisfied | Partially Not Satisfied No Response
Type Satisfied

Roads 3 4 7 3

Pipelines 3 3 9 2

Seismic Lines 3 5 8 1

Cutblocks 1 1 12 3

Peat Harvesting 9 3 2 3

Areas

Representatives from LFS (n = 1), EUB (n = 1), conventiond gas (n = 1), geophysicd (n
= 1) and an environmental consultant (n = 1), responded that the proposed consolidated
guiddines partialy addressed the management of various types of industria activity
within caribou range but more specific details are required for management to be
successful (Appendix 2).

4323 Management of the Amount, Spatial Extent, Distribution and Timing of
I ndustrial Activity Within Caribou Range

The mgority of representatives were satisfied with the potentid of the proposed
guidelinesto plan and co-ordinate activity within caribou range (Table 4.4).
Representatives commented thet the planning and co-ordination of activity was being
addressed or partidly addressed through the requirements of Caribou Protection Plans
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(Appendix 2). However, the mgority of representatives were not satisfied with the
potentia of the proposed guiddines to manage the amount, spatid extent, distribution
and timing of indudtrid activity within caribou range (Table 4.4).

Table 4.4. Participants’ responses to the potential of the proposed guidelines to plan and co-ordinate
activity and manage the amount, spatial extent, distribution and timing of industrial activity within caribou
range.

Activity Type Satisfied | Partially | Not Satisfied | No Response
Satisfied
Planning and Co- 10 2 5 0
ordination of
Activity
Management of 0 2 15 0
Amount, Spatial
Extent and
Distribution of
Activity Within the
Range

Timing of Industrial 5 0 11 1
Operations Within
the Winter Within
the Range

Representatives had different reasons for not being satisfied with the timing congtraints
(Appendix 2). The two representatives of the geophysica sector commented that the
timing congtraints imposed by the proposed consolidated guidelines were too gtrict on
industry. The other nine representatives commented that timing congtraints were not
grict enough for the protection of caribou during critical periods such as caving.

Some variation in opinions existed between representatives of the same sector (Appendix
2). There was disagreement between representatives of the timber sector and between the
two industry scientists on whether the proposed consolidated guidelines satisfactorily
addressed planning and coordination of indudtrid activity in caribou range. The timber
representatives aso disagreed on the ability of timing condraints to manage the industrial
activity on caribourange. One timber representative commented that timing does not
work and that managing the cumulative amount of activity is more important. The other
representative commented that the timing congtraints were ussful and should be
implemented to seeif they would be successful in managing activity levels,
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4.3.24  Guideline Comparison

Where representatives were unfamiliar with individud regiond guiddines, no comments
werereceived (Table 4.5). Representatives from the conventiond gas (n = 1) and
geophyscd industries (n = 1) were the only ones to comment that the proposed
consolidated guidelines were an improvement over dl of the exigting regiona guiddlines
regarding the protection of caribou and their habitat (Appendix 2).

Table 4.5. Participants’ responses regarding the comparison of the proposed consolidated guidelines with
existing regional guidelines.

Guiddine Improvement | Partially Not Improved | No Response
Improved

Northwest 2 1 8 6

Northeast 2 0 8 7

Red Earth 2 0 6 9

SaveLake 4 0 3 10

4.3.3 Management Alternatives Proposed by the BCRP —K ey | nformant I nterview
Results

Five scenarios were proposed by the BCRP for managing the industrial development on
caribou range as dternatives to exigting timing congtraints that have been established
through the regiond guidelines. Interviewees were asked to choose between scenarios or
suggest other scenarios that would address the management of industria activity on
caribou range. The scenariosincluded full protection of caribou ranges, i.e., with no
industrid development (Fig. 4.2), unrestricted indusirid development in dl ranges (Fig.
4,3), protection of some rangesin northern Alberta with unrestricted development of
others (Fig. 4.4), spatid and tempord rotation of industrid activity within each caribou
range (Fig. 4.5), and alimited amount of activity within each range (Fig. 4.6).
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4331  Scenario#1 —Full Protection of Caribou Ranges With No I ndustrial
Development

Thefirgt scenario involves full protection of caribou range with no industrid
development (Figure 4.2). This scenario isincongstent with the vison statement of the
BCC Terms of Reference “to maintain woodland caribou in Alberta s bored ecosystem
while maintaining opportunities for resource development” (Boreal Caribou Committee
1999). Five of deven interviewees commented on scenario #1. It was not preferred by

any of the respondents (Appendix 2). Their comments can be summarized in three
gatements.

1) The scenario fallsto consder humans as part of the ecosystem (environmenta
consultant).

2) It does not acknowledge that the modern economy dictates that resource devel opment
must occur (conventiona gas).

3) Itisnot redidic in relation to the mandate and policies of the provincid government,
which encourage resource development rather than protecting large areas of the
province from development (LFS, NRS, Alberta Resource Development).

Fig. 4.2. Scenario #1 - No development in caribou ranges in northern Alberta.

71



CHAPTER 4: EVALUATION OF PROPOSED INDUSTRIAL OPERATING GUIDELINES FOR
WOODLAND CARIBOU RANGE IN NORTHERN ALBERTA

4.3.3.2  Scenario#2 —Unrestricted I ndustrial Devel opment in All Caribou Ranges

The second scenario involves no protection of caribou ranges, with unlimited industrid
development (Figure 4.3). This scenario aso conflicts with the BCC Terms of Reference
vison statement. Three of deven interviewees commented on scenario two. It was not
preferred by any of the respondents (Appendix 2). Their comments are summarized in
the following statements:

1) Thisscenario does not make sense. There isaneed to look after our environment
(LFS).

2) Thisscenario isnot politicaly smart since it does not take into account the interests
of NGOs and environmenta groups (Alberta Resource Development).

3) Industry representatives recognize that it’'sin industry’ s best interest to be concerned
about caribou and endangered species. International markets and industry
shareholders are dictating that companies must be concerned about the environment if
they are going to be successful (pipeline industry).

Fig. 4.3. Scenario #2 — Unlimited industrial activity throughout caribourange. Small triangles represent
wellsites and cutblocks; lines represent linear corridors.
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4.3.3.3  Scenario #3 — Protection of Some Caribou Ranges While Allowing

Unrestricted I ndustrial Development in Others

The third scenario involves complete protection of some ranges from indudtria activity

while others are offered no protection at al or are “written off” (Figure 4.4). This

scenario would involve prioritizing ranges for protection based on current amount of

indugtrid activity, amount of available caribou habitat and caribou population trends.

Seven of deven interviewees commented on scenario three. It was not preferred by any
of the respondents (Appendix 2). Their comments are summarized in the following
gatements.

1)

2)

3)

4)

Scenario #3 won't work because no one wants to be responsible for “writing off” an
areaand extirpating the caribou from it (NRS, pipdine).

Scenario #3 could be improved by identifying key or critica caribou habitat, such as
calving grounds, and distinguishing between critica and non-critica habitat. Industry
could operate with some guidelines in the broad habitat but have strict protection and
alow no access or disturbance in the key habitat (LFS).

Scenario #3 won't work because you are excluding large portions of land from any
industrial development and the resources that this land contains may be vauable
(Alberta Resource Devel opment).

Scenario #3 might work but we don’t know how big the protected area would have to
be for caribou, how much society would like it to be protected and how much it will

cost in terms of logt revenues and jobs (conventiona gas).
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Fig. 4.4. Scenario #3 — Total protection of some ranges while allowing unlimited industrial activity on
others.

4334  Scenario#4 — Spatial and Temporal Rotation of I ndustrial Activity Within

Each Caribou Range

The fourth scenario designates a portion of the caribou range for industria devel opment
a onetime (Figure 4.5). All types of indusiry (e.g., oil and gas, geophysicd, pipeline,
timber, and peat) can work in the designated portion of the range. Industrial development
can occur on another portion of the range once the designated portion isfully restored to
caribou habitat. Eight of eeven interviewees commented on scenario four. It was not

preferred by any of the respondents (Appendix 2). Their comments are summarized in
the following satements:

1) Scenario #4 won't work because you have dollar driven industries that need to
progress to support themselves. Astechnology improvesit's only going to extend the
life of some of these heavy ail fidlds (LFS).

2) Scenario #4 won't work very well because caribou need to use their entire range for
predator avoidance and foraging. There are dso too many industries working at
different tempord and spatid scaes for them to rotate through a range in unison.

Also, as new technology develops, the oil and gas industry will want to go back to
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3)

4)

5

some older wells to extract more resource (NRS, Alberta Resource Devel opment,
pipeline).

Scenario #4 will be difficult to work because it takes o long for an areato be fully
reclamed, depending on whaose definition of reclaimed or restored you are using
(EUB).

Scenario #4 would work for forestry but not for the oil and gasindustry
(environmenta consultant, conventiond ail).

All the oil and gas deposits are not under the earth in little pools and pockets that are
eadly identified and extracted. Our indudtry is regulated to extract oil or naturd gas
from the earth in the most efficient way possible. Scenario #4 would not allow usto
extract these deposits in the mogt efficient manner because of its spatid and tempora
limitations (conventiond gas).

Fig. 4.5. Scenario #4 — Rotation of industrial activity through range.

4.3.35  Scenario#5—Limited Amount of Activity in Caribou Ranges

In the fifth scenario, the whole caribou range is available for industria development,
however alimit is placed on the amount of development that can occur within the range
(Figure 4.6). Theselimitswould be based on current scientific analysis of caribou’s
response to indudtrid activity and modelling of the cumulative effects of this activity on
caribou. Nine of eeven interviewees commented on scenario #5. It was preferred by six
of the nine respondents (Appendix 2). Their comments are summarized in the following
Satements.
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1

2)

3)

4)

Scenario #5 provides the best opportunity for the protection of woodland caribou
while maintaining some leve of indudtrid activity in their range. Cooperation
between industry and regulators is necessary for this scenario to work properly (LFS,
NRS, environmenta consultant, pest, timber).

Scenario #5 is great on paper but so far we haven't redly seen that kind of thing
employed, certainly not in Alberta. This scenario isredly dependent on the
economic climate (EUB).

Scenario #5 is probably the most redistic. There are problems in managing this
because we don't have definitive ideas about population, habitat and how much
habitat we need for caribou (Alberta Resource Devel opment).

Scenario five will not work until we can ded with setting limits on the amount of
indudtria activity for each range (pipdine).

Fig. 4.6. Scenario #5 — Limited industrial activity throughout caribou range.

Participants were also encouraged to suggest other models that they think would be

effective in managing indudirid activity within caribou range. Two other means of

managing indugtrid activity on caribou range were suggested, these being combinations
of scenario #5 with another scenario (Appendix 2). The EUB and conventiond oil
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representatives preferred a combination of scenario #3 (total protection of some ranges,
unlimited indugtrid activity on others) and scenario #5 (limited indudtrid activity
throughout dl caribou ranges). The representatives commented that having protected
aress for caribou (scenario #3) would ensure that caribou continued to exist in Alberta
even if aregulated amount of indugtrid activity on their range (scenario #5) did not prove
to be effective. The representative from the pipeline industry sector preferred a
combination of scenario #4 (patia and tempord rotation of industrid activity through
caribou range) and scenario #5 (limited industrid activity throughout al caribou ranges).
Indugtrid activity woud be focused on one area of the range (scenario #4) but not be so
rigid asto not dlow some limited indudtria activity outsde of that areaa a much

reduced scale (scenario #5). Thistype of scenario would alow some indugtries to survive
finanddly during the time that they must wait, until they are alowed to develop another
portion of the range more intensely.  The representative from conventiond gas suggested
the intendve management of caribou populations rather than managing the amount of
industrid activity on caribou range. This could be done through enhancing the breeding
stock of a population to ensure genetic success and displacing predators such as wolves

from the caribou range.

44 DISCUSSION

Theincons stent participation of sector representatives on the Guiddines Subcommittee
resulted in incomplete representation in the questionnaire and the key informant
interviews. The pipdline, heavy ail, conventiond oil, peeat, and Alberta Resource

Devel opment representatives did not respond to the questionnaire. Only two
(geophysical and conventiona gas) of the possible five oil and gas industries responded

to the questionnaire (Table 4.1). Thismadeit difficult to compare comments between
sectorsin the same industry or between government departments. Consequently, the
evauation of the proposed consolidated guideines did not adequately represent the views
and opinions of the oil and gasindustry. In addition, the peat sector was not adequately
represented in the evaluation. The representatives of the peat sector may have a unique
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perspective to offer because they are just beginning to develop operationsin caribou
habitat in which the exiging industrid operaing guiddines apply.

There were severa possible reasons for the incons stent participation of sector
representativesin the BCC Guidelines Subcommittee. Individud representatives may
have changed roles within a department or company or completely changed departments
or companies and were no longer able to attend the meetings. Others may not have been
able to make the time commitment that was required to atend al meetings. Participant
observations reveded that the meetings were poorly organized (Chapter 3). There often
was no agenda st for the next meeting and minutes were not taken. Many
representatives were frustrated with this lack of organization of the Subcommittee
(Chapter 3).

| conclude that had the BCC Guiddines Subcommittee been more organized and not have
required such alarge time commitment from its members there would have been an
increase in attendance and more compl ete representation of al sectors when responding

to the questionnaire.

44.1 Questionnaire— Participants Evaluation of Proposed Consolidated
Guiddines

The questionnaire involved participants evaluation of the consolidated indudtriad
operating guiddines. The BCC determined the nature of the evauation and excluded an
independent evauation. While members of the BCC were most familiar with the issues
involving caribou and indudtrid operating guiddines it may have aso been useful to
involve experts who were not members of the BCC. Thompson and Wilson (1994)
recommend that the best environmenta auditing teams are comprised of externa
consultants and in-house staff. External consultants provide objectivity, a*“fresh set of
eyes’, and may be able to recommend new ideas, while in-house staff have specific
technica knowledge of the issues and have better accessto information. An auditing

team with this structure may have had a better chance of providing an objective review
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and creative solutions than was achieved through the self-evauation carried out by the

BCC. An external organization should have been involved in evaluating the
proposed consolidated guidelines. Thismay have enhanced the validity and
decreased any internal biasesthat BCC members may have formed during the BCC
meetings and the guiddlines evaluation process. In andogy, Brooks (1997) argued for
peer review to reduce interna biases and to increase the vaidity of habitat models used to

asess environmenta impacts.

In generd, there was dissatisfaction among participants with the potentid of the proposed
consolidated guiddines to encourage the recovery of existing industria disturbances (i.e,
roads, pipelines, seismic lines, cutblocks, and peat harvesting areas) to a naturd state
within caribou habitat (Table 4.2).

Exigting linear disturbances (roads, pipeines, ssismic lines) in woodland caribou range
have been shown to result in functional habitat degradation (Dyer 1999). James (1999)
reported that caribou mortality attributable to wolf predation occurred closer to linear
corridors than live locations of radio collared caribou, suggesting that caribou closer to
linear corridors experience a higher predation risk. Dyer (1999) reported that caribou
used areas within 100 metres to 1000 metres of different developmentsin different
seasons significantly less than expected. Using conservative estimates of the patid
digribution of linear corridorsin severa northern caribou ranges, one can extrapolate the
potential area of reduced caribou use relative to human developments (Dzus 2001).
Based on an area of 250 m, the percentage of habitat affected in severd northern Alberta
caribou ranges varies from 28% to 70% of tota range area (Dzus 2001).

Woodland caribou in northern Alberta tend to use pestland complexes (Bradshaw et d.
1995, Stuart-Smith et d. 1997) and may be consdered as metgpopulations. Hanski and
Gilpin (1991) defined metgpopulations as * systems of local populations connected by
dispersing individuas” Movement of caribou between peetland complexes has been
detected in northeastern Alberta (Bradshaw 1994, Stuart-Smith et d. 1997). Habitat
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fragmentation by linear disturbances between peatland complexes could have sgnificant
implications for the viability of woodland caribou populations in northern Alberta (Dyer
1999).

The proposed industrial operating guidelines for caribou range have not addressed the
recovery of existing linear disturbances to reduce the amount of functiona habitat
degradation and fragmentation. Early in the guiddines review process the BCRP made
recommendations to the BCC Guiddines Subcommittee. These recommendations
included rehabilitation of exigting anthropogenic disturbances that are not currently being
used by industry within caribou range to reduce functiond habitat degradation and
fragmentation (Borea Caribou Research Program 20004). The participants evauation
of the proposed consolidated guidelines suggests that these recommendations have not
been adequately addressed.

| wish to highlight three of the recommendations that were offered by participantsin the
evaduaion for improving the potentid of the proposed consolidated guiddinesto achieve
the recovery of existing industrid disturbances. Other recommendations are found in
Appendix 2.

1) Aninventory of existing disturbances (e.g., roads, pipdines, seismic lines,
cutblocks, and peat harvesting areas) within caribou rangeisrequired to
identify disturbancesthat are not being used on aregular basisby industry.
Thisinformation could be used to guide access management and reclamation
planning, policy development and subsequent implementation.

2) For many disturbances, the company that initially created them isnot known.
Thereforethe guidelines should identify a cost-share program for rehabilitation
of existing disturbances between gover nment and companiesthat are currently
oper ating in woodland caribou range.

3) Any companies creating new industrial disturbances within caribou range

should submit their plansin a digital format to the provincial regulators. This
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would make it easier to analyze the total amount of industrial disturbance on
caribou range and to potentially forecast the cumulative effects of this

disturbance.

The BCC has dready taken steps to address the first recommendation. The BCRP has
submitted an gpplication to the federad Habitat Stewardship Program to start a project
amed at speeding the recovery of existing seiamic lines and pipdines. The project will
demondtrate and evauate means of speeding the recovery of the exiging industria
footprint on the landscape (Boreal Caribou Research Program 2000b). The project team
will work in three or four pilot project areas throughout northern Alberta and will be
comprised of members from industry, LFS, and NRS (B. Wynes, pers. comm.). The
project team will gather information such as a basic vegetation inventory of the project
area, the number of linear corridors and the amount of re-growth on the corridors. Local
hunters, trappers and recreationaists groups within each pilot project areawill be
consulted to start building an access management plan (B. Wynes, pers. comm.).
Treatments on seiamic lines as well as active pipdines will be implemented to speed the
full or partia re-vegetation.

The mgority of participants were not satisfied with the potentia of the proposed
consolidated guidelines to manage new roads, pipelines, seigmic lines, and cutblocks
occurring within caribou range (Table 4.3).

The maority of respondents, 12 of 14, recognized that the proposed consolidated
guidelines did not address the management of new cutblocks (forestry). The proposed
consolidated guidelines did not address this issue because cutblocks are typically located
in upland habitat not frequented by caribou. Their reforestation procedures are already
regulated through the Alberta Forests Act. Although woodland caribou are not currently
a risk from large-scale forestry operationsin their habitat, they may be at risk from
indirect effects of timber harvesting of upland areas adjacent to peatland complexes
(Dzus 2001). Timber harvesting of upland areas adjacent to lowland habitat occupied by
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caribou may aso increase predation pressure on caribou. This dteration from old forest
stands to young successiond forests alows for the increase of moose and deer
populations that feed on the regenerating browse (Kelsall 1984, Hristienko 1985, James
1999). Inturn, the wolf population is expected to increase with moose density thus
increasing the incidental predation pressure on caribou (Cumming 1992). As moose
dengity declines with forest successon there will be atime lag in the wolf population
response and the abundant wolves may turn towards aternative prey such as caribou
(James 1999, Rettie & Messier 2000). There has not been an evauation of the potentia
for forestry related disturbances in upland areas to fragment caribou range and its effects
on metapopulationsin Alberta

In British Columbia, Brown et a. (1994) has described a multiple accounts decision
support method which links GIS and production models for addressing trade-offs
between timber and non-timber vaues to facilitate eva uation and comparison of different
management scenarios. Stakeholders could use such amodd to evauate multiple forest
harvesting scenarios and their impacts on caribou habitat or areas immediately
surrounding caribou habitat.

With the exception of the peet industry, the proposed consolidated guidelines did not
specify cumulative effects considerations (Appendix 3). Representatives were most
satisfied with the potentid of the proposed consolidated guidelines to manage new pest
harvesting areas in caribou range (Table 4.3).  The section in the proposed consolidated
guiddines on peet harvesting differs from other sectors by identifying the long-term goals
of the peat industry and the recommendation to develop aworking group of
representatives from the BCRP, NRS and the peat industry (Appendix 3). It was hoped
that this working group could develop ‘tangible plans for the peet industry that could be
used in cumulative effects modding. Thisisthe only section of the guiddines that
mentions cumulative effects and the possibility of using a cumulative effects model to ad
in managing indudtrid activity. Boreal Caribou Research Program (2000a) recommended
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that a cumulative effects assessment is essentia for al human activities occurring within

caribou ranges.

The mgority of representatives were not satisfied with the potentia of the proposed
guiddines to manage the amount, spatia extent, distribution and timing of industrid
activity within caribou range (Table 4.4). Timing congtraints were introduced in the
exiding regiond guideines to minimize metabolic stress on caribou during late winter,
and to reduce displacement of caribou from preferred winter habitats. The birth weight
of cavesis correlated with the weight of the mother in late pregnancy (Adams 1996).
The surviva of newborn calves is dependent upon the mother’ s nutrient uptake and
overdl condition during late pregnancy (Adams 1996). If the new timing congtraints
proposed in the consolidated guidelines were implemented they would result in some
industry sectors being able to work later in the season than others (Appendix 3) and some
indudtrid activity would be dlowed within caribou range until spring bregkup. This
contradicts the concept of minimizing metabalic stress on caribou during late winter.
Under the proposed timing change industry sectors would each operate at different time
frames within the overdl operating season (Appendix 3). The rationae for changing the
time congraints for each industry sector and alowing some activities to continue into the
Spring was unclear to some sector representatives (Appendix 2).

Geophysica sector representatives commented that although the proposed timing
congtraints would result in a shorter time frame for their sector to operate, companies
would have to increase ther activity within that period to complete their work (Appendix
2). Thus, the proposed timing congtraints would not be effective in managing the
amount, spatid extent and didribution of industrid activity within caribou range.
Recommendations for improvement provided by the mgority of representativesincluded
the need for the proposed guidelines to address the management of the cumulative
amount of industrial development in caribou range (Appendix 2). A cumulative effects
modeling toal is urgently needed to facilitate eva uation and comparison of different

management scenarios at spatial scales relevant to caribou.
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With the exception of the Save Lake guidelines, the proposed consolidated guidelines
are not an improvement over exigting regiona guiddinesin terms of protection of
caribou and their habitat (Table 4.5). Many representatives were unfamiliar with the
Save Lake and Red Earth guiddines and did not give responses when comparing the
proposed consolidated guidelinesto them (Table 4.5).

The proposed consolidated guiddines would remove the commitment that was madein
the Northwest guidelines to disallow any permanent access roads outside of existing
activity areas. Thisis not aprogressive decison in terms of caribou conservation.
Furthermore, the consolidated guidelines adopted the Infield Zone and Ouitfield Zone
definitions of areas that contain heavy oil development (Appendix 3). The addendum to
the Northwest guidelines (Appendix 3) (Alberta Environmental Protection 1996) states,
“The high intensity development area (Infield Zone) should not be managed to protect
caribou until the mgority of the ail production was completed. At thistime reclamation
would restore the area to usable caribou habitat.” The Infield Zone could expand every
year as new boundaries are drawn around it. Based on current technology it could take
hundreds of years to restore pestland complexes to usable caribou habitat after they have
been disturbed. Lichens such as Cladina spp. and Cetraria spp. (preferred caribou
forage) are dow to regenerate following disturbance (Thomas et d. 1996). Species of
lichens attain peak biomass at different periods after fire - as early as 40-60 years for
Cladonia spp., and 150 years for Cladina rangiferina and Cetraria nivalis. Lichen
genera differing in growth rate following disturbance could serioudy affect utilization by
caribou and should be taken into account in the estimation and management of caribou
range (Snyder and Woodard 1992).

The proposed consolidated guiddines failed to address the management of the total
amount, intensity and duration of industrial development in caribou range, and need to be
amended to ensure sound management of caribou habitat. The proposed guiddines need
to address the management of the cumulative amount of industrid development in
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caribou range so that Infield Zones do not expand to the Size of the entire caribou range
(atheoretical posshbility).

The BCRP recommended that the consolidated guidelines address the total amount,
intengity and duration of industrid development in caribou habitat (Borea Caribou
Research Program 2000a). They aso recommended that conservative interim limits to
development be consdered until disturbance thresholds can be cdculated. Overdl, the
proposed consolidated guidelines did not address these threshold recommendeations.
Representatives from both government and industry commented that the proposed
consolidated guiddines failed to address the management of the cumulative amount of
industry activity within caribou range (Appendix 2). Both industry scientists, an
environmental consultant and a NRS representative commented that the proposed
consolidated guidelines did not adequately addressthe list of concerns and
recommendations produced by the Research Subcommittee (Appendix 2).

4.4.2 Alberta Government Policy Barriers To Managing I ndustrial Activity On
Caribou Range

The evaluation of proposed consolidated guidelines identified some weaknesses
regarding recovery of existing disturbances, managing new development and managing
the total amount of activity on caribou range. The BCC Guiddines Subcommittee
representatives and questionnaire participants identified severa policy barriers preventing
the guidelines from satisfactorily addressing the aforementioned issues. The following
provincia government policies need to be revised so that the guidelines can appropriately
address these issues.

4421 AlbertalLand and Forest Service Policy on Closure of Existing Access

Under exidting regulations, if on-highway vehicles use an access route, then aministerid
order isrequired to block public access (Alberta Lands and Forest Service representative,

pers. comm.). The closure would require public involvement of interest groupsin the
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area (trappers, hunters, recreationalists). Closure of access within a License of
Occupation (LOC) is addressed in the regulations. Alberta Regulation 54/2000,
(Province of Alberta 2000) states, “ The Minister may, with the consent of the holder of a
licence, close aroad for any period of time that the Minister considers appropriate to al
vehicles except:
(1)(a) vehicles operated on behdf of the licensee, and

(b) vehicles operated on behdf of acommercia user entitled to

use the road

(2) If aroad is closed pursuant to subsection (1), the holder of the

licence shdl erect prominent signs at each access point to the licensed

areaand at any other point prescribed by the Minister advising of the

closure and the reason for it.”

Access routes frequently remain active because of the inability of Sgnsto restrict people
or the reluctance of the provincid government to embark on a public collaborative
program that is required to close many access routes (Alberta Land and Forest Service

representative, pers. comm.).

The accumulation of linear festures (roads, pipelines, seismic lines, cutblocks, and utility
corridors) and other industria disturbances (cutblocks, peat harvesting areas, well sites

and infragtructure), and increased public access can affect caribou through increased
predation (Stuart-Smith et a. 1997, James 1999), reduced use of some habitat from
disturbance effects (Cameron 1983, Cronin et . 1994, Cameron et a. 1995, Dyer 1999)
and increased hunting (Alberta Environment 1998). Reforestation or re-vegetation of

linear disturbances used as public or industry access corridors cannot occur unless access
isblocked. An access management plan should be developed for areasin caribou
rangein collaboration with all interest groups (see previous section, 4.4.1). An
inventory of existing access corridorsused by hunters, trappersand recreationalists

isrequired. Upon collaborative public involvement, Alberta Land and Forest
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Service could determine which corridors may beblocked and rehabilitated and
which ones need to be kept open.

4422 ThePipelineAct

The Fipeine Act sates that a“"controlled ared’ means a gtrip of land on each Sde of a
pipeine within the distance or distances from the pipdine prescribed in the regulaions
and, without limitation, includes land that comprises the right of way held for the
congtruction of apipeline or incidenta to the operation of apipeling’ (Province of
Alberta 1980). Thisact dso sates, “the controlled areais (a) astrip of land 30 metres
wide on each sde of the pipeline, or (b) the distance from the pipeline to the edge of the
right of way, whichever iswider.”

During BCC meetingsit was reveded that with recent technologies this right-of-way
(ROW) width is not ways required when putting in apipeine. ROW widths need to
be kept to a minimum through caribou range whererecovery may take decades.
Thefewer disturbancesthat are made on the landscape, the morerapidly
disturbanceswill recover. A reduction in ROW width may also help to reduce

habitat fragmentation by these linear disturbances between peatland complexes.

4423 Posting of Land Sales

Land sdlesareindusgtry driven. Currently, if an industria operator requests a parcd of
land to be posted for sale they submit a posting request to Alberta Resource
Development. After posting requests are accepted a public offering notice, which lists all
the lands that are going to be sold, is published seven weeks later (Alberta Resource
Development representative, pers. comm.). |If these lands are in caribou range the public
offering notice have addenda attached. The addenda identifies that theland isin caribou
range and that it is subject to specific operating conditions. Thereis an eight-week break
after the public offering notice before asde actualy occurs. This eight-week bresk gives
companies an opportunity to look &t the land postings to determine whether they want to
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bid on the parcels. Companies may initiate some seismic programsin the posted areato
get a better understanding of geologic formations. Thereis approximatdy a 15-week
window between the time that a request for posting is received and the land lease is
granted. There are no limits on how much land can be leased in a specific area. If ten
companies request parcelsin the same area they can all be leased (Alberta Resource
Development representative, pers. comm.). Leases can be quite large and they may dl
fdl in one area, depending on industry requests.

When a company buys the subsurface rights to a parcel of land they have an obligation to
drill within five years, depending on the area. Most companies drill wellsin the last year
of the license (Alberta Resource Development representative, pers. comm.). Before they
drill the well, acompany often gets more specific information through seismic programs
to target their drilling locations (Alberta Resource Devel opment representative, pers.
comm.). A well does not have to be productive. If acompany smply drillsawell to test
ageologic formation they get to keep the lease, even though the well may be dry (Alberta
Resource Devel opment representative, pers. comm.). Sizes of well Site leases are
dependent on the depth of the well (Alberta Resource Development representative, pers.

comm.).

There needsto be a mechanism to limit the number of parcels of land that can be
leased and to limit active exploration or drilling activitiesin caribou range. One
possibility existsin the provision of somekind of incentiveto industry so that they
won’'t develop in important caribou habitat (e.g., areas used for calving and
including optimal forage). These important habitat areas would need to be defined.
Another possibility would be to provide a rebate to companies that stagger their
operations so that they do not occur within a compressed time frame (e.g., Sampedein
thefind year of thelease). Thus far the incentives have been designed to encourage
drilling and activity. Incentives or legal mechanisms should be structured so thet

indudtrid activity can occur while the amount of activity is limited in caribou range.
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More sharing of geophysical information between companies may help limit the
amount of activity occurring on caribou range. For example, instead of having many
different exploratory programs operating in the same area the data from one geophysical
program could be shared amongst oil and gas companies, thus reducing the need to
duplicate disturbance on the landscape. A database, accessble to al companies operating
in caribou range, thet contains information regarding roads, utility corridors, seismic line

locations, etc. would encourage more sharing of access and corridors.

4.4.3 KeyInformant Interviews

Key informant interviews were employed for evauaing management scenarios. The

magority of representatives, from industry and government, favoured scenario #5 (limits

to cumulative amount of activity), or a combination of scenario #5 and scenario #3

(write-off areas) or #4 (rotation of activity) as the best means of managing the amount

and intengty of indudrid activity (Appendix 2). The consolidated guidelines must

reflect the need to manage the cumulative amount of activity on caribou range (Bored
Caribou Research Program 2000a). M or e elabor ate models and decision support tools
are needed for designing and evaluating alter natives for managing human activity

in caribou range.

To address the need for amodel or decision support tool to help us understand the
accumulating effect of naturd disturbances and human devel opment on caribou habitat
supply and effectiveness, the BCC is currently focused on modeling at two scaes
landscape and population. Recently, the BCC has acquired A Landscape Cumulative
Effects Smulator (ALCES®) (Stelfox 2000). ALCES® is most useful for comparing the
relative effectiveness of various future land use practices, rather than predicting absolute
measures of habitat value at some future point in time (Borea Caribou Research Program
2000b). It provides an excellent opportunity for industrial representatives to evaluate the
cogt effectiveness of various changesto industria operating practices in achieving
conservation objectives (Boreal Caribou Research Program 2000b). Current BCRP
projects, such as evauation of the avoidance cutting/ low impact seismic line cutting
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technique, speeding recovery of exigting linear festures, and caribou response to linear
features and wellsites, can be used to refine the response curves used in ALCES® to
make the model even more accurate and ussful for evaluating dternatives for managing
human activity in caribou range. ALCES® will dso help the BCRP understand gapsin
current research information and identify the need for future research initiatives.

A Woodland Caribou Cumulative Effects Modd (WCCEM) is being devel oped to predict
the responses of Alberta s woodland caribou population to different factors influencing
the population, such as anthropogenic and natura (P. Weclaw, pers. comm.).
Anthropogenic factors included in the modd are habitat 1oss from human disturbances
(e.g., linear corridors and well stes) and human harvest. Naturd factorsincluded in the
mode are predation, forage availability and climate (Bored Caribou Research Program
2000b). The modd alows usersto assess the relative importance of the factorsincluded
in the modd to the dynamics of the caribou population in the future. WCCEM aso
dlowsfor the examination of the combination effects of multiple factors, thus dlowing it
to be used in assessing the impact of cumulative effects on awoodland caribou
population (Boreal Caribou Research Program 2000b).

45 GENERAL RECOMMENDATIONSAND CONCLUSIONS

Information obtained through the questionnaire and key informant interviews was
assumed to be representative of the views of the sectors (government departments,
industry sectors and scientists). The provincid government representatives had the
responsibility of representing the public interest. However, representatives from the two
different government departments (Alberta Environment and Alberta Resource
Deveopment) often held different opinions on the management of indudtria activity
within caribou range. The Department of Resource Devel opment manages minera
rights, administers minera agreements, collects revenue and royadlties, and is an advocate
for the energy and minerd sector within government, the province and in dedling with
other jurisdictions (Alberta Resource Development 2000). Alberta Environment (2000)
stated that the department “will protect, enhance, and sustain our environment through
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wise management.” It “will ensure the sustainable development of resources to support a
hedlthy environment, a prosperous provinciad economy and a high quality of life for
Albertans.” Implicitly, the public should expect that government agencies would
represent the full spectrum of public interests, particularly when direct public
participation is excluded by design asit was on the BCC (Chapter 3). Consensus on the
public interest in developing consolidated industrid operating guideines for caribou
range was difficult because the mandate of one department (to protect, enhance and
sugtain the naturd environment) conflicted with the mandate of another (to advocate for
indugtrid development). At the BCC Guiddines Subcommittee meetings it was unclear
what aspects of the public interest should be represented or if certain aspects (eg.,
resource development) should be assigned more importance over other aspects (e.g.,

conservation of caribou).

The public interest in caribou conservation has not been defined in Albertaas clearly asit
has in Saskatchewan. Tanguay et a. (1995) conducted a mailout survey to Saskatchewan
residents to estimate the vaue of woodland caribou conservation programs to the public.
Contingent vauation methods (CVM) were incorporated into the survey to estimate the
vaue of aproposed woodland caribou conservation program. CVM dicits vaues from
respondents by asking them how much they would be willing to pay for some
environmental good, such as caribou, or the minimum amount they would accept in
compensation for the good (Tanguay et d. 1995). These value estimates were then
examined to determine the benefits to society that would be derived from the
implementation of a caribou conservation program in a specific region in Saskatchewan.
The authors estimated that Saskatchewan residents placed a vaue between $70 and $233
million for the caribou conservation program. The citizens of Saskatchewan clearly
indicated a subgtantia value on the existence and maintenance of caribou within the
province. Tanguay et a. (1995) concluded that not attempting to maintain caribou
numbers in Saskatchewan would result in alarge lossto its citizens. | suggest that a
caribou conservation program isrequired for northern Alberta and that a smilar

survey, using CVM, isneeded in Alberta to identify the value that Alberta residents
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place on such a program. Management of industrial activity within caribou range
would be an implicit component of the conservation program. Thisapproach would
help to more clearly define the public interest in caribou conservation, place some
actual monetary values on the benefits of such a program and would facilitate
integration of a broader spectrum of interestsin making decisonsregarding the
management of industrial activity on caribou range.

In summary, the following recommendations are made to the BCC and its Guiddlines
Subcommittee for improvements of the proposed guiddines for indudtrid activity in
caribou range. For more extensive recommendations made by questionnaire and
interview respondents refer to Appendix 2.

1) Anexternd organization should have been involved in evauating the proposed
consolidated guiddines. Thismay have enhanced the vaidity and decreased any
interna biases that BCC members may have formed during the BCC meetings and
the guiddines eva uation process.

2) The proposed consolidated guidelines must address the recovery of existing
disturbances in caribou range. An inventory of existing disturbances (e.g., roads,
pipdines, saismic lines, cutblocks, and pest harvesting areas) within caribou range
needs to be created to identify those disturbances that are not being used on aregular
basis. The guidelines could then encourage access management and reclamation
effortsin these areas. For many of these disturbances, the company that initidly
crested them is not known. Therefore the guidelines should encourage a cost-share
program between the government and those companies that are currently operating in
woodland caribou habitat. Any companies creating new industrid disturbances
within caribou range should submit their plansin adigital formet to the provincid
regulators. Thiswould makeit easer to andyze the totd amount of indugtrid
disturbance on caribou range and to potentialy forecast the cumulative effects of this
disturbance.
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3) AlbertalLand and Forest Service policy on closure of existing access, the Pipeine Act

4)

5)

and the pogting of land sales are provincia government policies that need to be
revised so that the proposed industrial operating guidelines can appropriately address
the recovery of exiging disturbances, managing new development, and managing the
total amount of activity on caribou range.
> An access management plan should be developed for areasin caribou range in
collaboration with al interest groups (see previous section, 4.4.1). Aninventory
of existing access corridors used by hunters, trappers and recreationdigtsis
required. Upon collaborative public involvement, Alberta Land and Forest
Service could determine which corridors may be blocked and rehabilitated and
which ones need to be kept open.
> ROW widths need to be kept to a minimum through caribou range where
recovery may take decades. The fewer disturbances that are made on the
landscape, the more rapidly disturbances will recover. A reduction in ROW
width may aso ad to reduce habitat fragmentation by these linear disturbances
between peatland complexes.
> There needs to be a mechanism to limit the number of parcels of land that can be
leased and to limit active exploration or drilling activitiesin caribou range. One
possihility exigsin the provison of some kind of incentive to industry o that
they won't develop in important caribou habitat (e.g., areas used for calving and
optima forage). More sharing of geophysca information between companies
may help limit the amount of activity occurring on caribou range.
The consolidated guiddines musgt reflect the need to manage the cumulative amount
of activity on caribou range. More elaborate models and decision support tools are
needed for desgning and evauating dternatives for managing human activity in
caribou range.
| suggest that the vaue that Alberta residents place on a caribou conservation strategy
for northern Alberta be identified. Management of indudtrid activity within caribou
range would be an implicit component of the conservation program. This gpproach

would help to more clearly define the public interest in caribou conservation, place
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some actua monetary vaues on the benefits of such a program and would facilitate
integration of abroader spectrum of interests in making decisions regarding the
management of indudtrid activity on caribou range.

Overdl the evauation showed that the proposed guiddinesfall to satisfactorily address
speeding up the recovery of existing disturbance, minimizing the amount of new
development and managing the total amount of activity on caribou range. They have dso
not improved on the old guidelinesin terms of protection of caribou and their habitat.

The preceding policy adjustments, recommended modeling tools and specific
recommendations for improvement of the proposed consolidated guidelines are necessary

seps for the management of the cumulative amount of activity on caribou range.

The BCC has recognized the shortcomings that were pointed out in this evauation of the
proposed industrid operating guiddines for woodland caribou range in northern Alberta.
These proposed guiddines (Appendix 3) have not been endorsed by the BCC and a new
fedilitated guiddines review process wasinitiated in March 2001. A continued
commitment exigts from the BCC to develop an adaptive management program where
guiddines are periodically reviewed to reflect current knowledge and research on caribou
ecology and the effects of human activity.
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CHAPTER S

51 INTRODUCTION

In this chapter, | summarize the recommendations made in Chapters 3 and 4.
Recommendations from Chapter 3 are listed before those in Chapter 4 because of the
importance of improving on the decisiontmaking process (BCC) before the decisions or
outcomes from the process can be improved. These recommendations will lead to
increased public satisfaction, soundness and durability of caribou management decisions
that are made by the Boredl Caribou Committee (BCC). The limitations identified
through participants evauation of the consolidated guiddines have led to
recommendations for an Alberta government policy revison and amodd that will help in
the management of amount, duration and intensity of development on caribou range. |
finish this chapter with a conclusion for this Magter’ s Degree Project (MDP).

5.2 RECOMMENDATIONS

5.2.1 Recommendationsfor | mprovement in the Public Participatory Process
within theBCC

The following recommendations would increase the public satisfaction and the soundness
and durability of caribou management decisons thet are made by the BCC and its

subcommittees.

1. The Community Participation Subcommittee should be resurrected to ensure
that the publicisbeing educated and informed with regard to caribou
conservation issues and to ensurethat all possibleinterest groups (e.g.,
Aboriginal groups, environmental groups, local business groups) areinvolved

in the decision-making process.

The long-term conservation of caribou will require awareness and participation of local
wildlife and recreationd vehicle clubs, wildlife managers and Aborigind communities.
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This commitment to more community participation will aso lead to increased public

satisfaction of caribou management decisions.

2. All new members of the BCC should receive an orientation that includes
information on historical and current satus of the woodland caribou,
research summaries and current management strategiesthat are being

employed for the protection of thisungulate.

Thereis currently no orientation process for new members who become involved with
the BCC. Recently, both government and industry stakeholders have experienced
“downsizing” and merging of departments or companies. These processes have resulted
in changing corporate environmental managers and regulators who are unfamiliar with
the BCC. New members must rely on informetion that is passed on to them by their
company, agency, department, etc. These new members are frequently misinformed or
lacking information regarding previous, current and future woodland caribou research
initiatives, indudtria operating guiddines and public communications. This
recommendation would ensure that al new members are well informed and have the
knowledge to be involved in management decisons that are made at the committee or

subcommittee levd.

3. All stakeholder interests should beinvolved in the decision-making process
and the blend of scientific and public values should berestricted to more fully
incor por ate public valuesinto a collabor ative environmental decison-making

process.

The BCC needs to set more feasible and measurable objectives that include woodland
caribou population dengty, habitat and human devel opment or economic objectives for
caribou range in northern Alberta. The full range of public values needs to be reconciled
asthe bass for these objectives. Ganing the involvement of dl stekeholdersinthe BCC
would ensure atruly collaborative gpproach to managing a public resource. Technica
expertise should be provided by the BCRP for eva uating the feasibility of technica
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objectives and predicting the consequences of management dternatives. Scientific values

should not be dlowed to blend with public vaues during the decision-making process.

4, A stronger commitment should be sought from all participating stakeholders

and inter est-based negotiations should be used to increase the innovativeness

and quality of decisons made by the BCC Guiddines Subcommittee.

A strong commitment or “buy-in” from al participating stakeholdersis necessary to
address the dternate or innovative ideas and the barriers that are blocking their
implementation. Furthermore, the principles of interest-based negotiations, such as
separating the people from the problem, focusing on interests and not positions, inventing
mutua options for mutud gains, and using objective criteria to agree on options (Chapter
2), should have been utilized during the BCC Guiddines Subcommittee meetingsto aid
in addressing the innovative ideas and the barriers that are blocking their implementation.
In addition, some provincia government palicies, that posed barriers to the
implementation of new or innovative ideas, need to be revised (section 5.2.2).

5. Trug isan important factor in the public participation forum and it should
be attained between stakeholders, and between stakeholdersand the public

before meaningful decisions or guidelines can be accomplished.

One of the mogt effective ways to gain public trust isto involve and empower the public
in decison-making. Thusfar, input from al stakeholders has been excluded from the
decisiontmaking process within the BCC. Resurrection of the Community Participation
Subcommittee would be one way to start getting public interest groupsinvolved in the

decision-making process.

In order to follow the principles of interest- based negotiation and build trust between
stakeholders, each sector (i.e., industry, government, and university) should have
consstent representation in the type and number of participating stakeholders at each
BCC meeting. Building of trust between participants should have started at the formation
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of the BCC Guiddines Subcommittee. Trust is built on respect and understanding of
each other’ sinterests. Guiddines Subcommittee participants should have focused on
interests rather than positions (Chapter 2) and sought to discover the motivations behind
each party’ s positions. Participants should have come to see themsdlves as working side
by side, atacking the problem, not each other’ s position.

One factor that led to lack of trust among some participants of the Guiddines
Subcommittee is the incongstency by regulators when enforcing guidelines in caribou
ranges. To avoid this problem, guidelines need to be written clearly and concisdy so that
they can be easily understood. Secondly, the government needs to hold workshops with
al of itsregulators and industrid operators to answer any questions regarding the
guidelines and ensure that they are enforced consgtently throughout the province.

6. The BCC Guidelines Subcommittee needs a capable facilitator or chairperson
to guide the dispute resolution process and ensur e that the goals and

obj ectives of the committee ar e achieved within a timeline.

A capable facilitator or chairperson can ad a committee by helping to solve disputes and
ensuring that the goa's and objectives of a committee are achieved within atimeline
(Chapter 2). The BCC Guiddines Subcommittee lacked a facilitator or chairperson that
kept dl participants focused on the terms of reference and guided them through the
dispute resolution process.

The proposed guiddines (Appendix 3) have not been endorsed by the BCC and anew
fecilitated guiddines review process was initiated in March 2001.

7. The principles of inter est-based negotiations should be followed by the BCC
and its Guiddines Subcommittee to achieve consensus-based decisions.

The power-based gpproach to dispute resolution (Chapter 2) did not function well in the
Guiddines Subcommittee. Individuas were focusing on positions rather than specific
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interests. Bargaining for industria operating deadlines in caribou range cregted awin-
lose scenario rather than a consensus-based decision. Using the interest- based approach
(Chapter 2), participants would find common ground by discovering underlying interests,
and then work to craft solutions to meet their most important interests.

5.2.2 Recommendationsfor | mprovement to the Proposed Consolidated | ndustrial

Oper ating Guiddines for Caribou Range

The following summarise the most important recommendations to the proposed
consolidated guiddines. For more extensive recommendations made by questionnaire

and interview respondents refer to Appendix 2.

1. An external organization should have been involved in evaluating the
proposed consolidated guidelines. This may have enhanced the validity and
decreased any internal biasesthat BCC members may have formed during

the BCC meetings and the guidelines evaluation process.

Externa consultants provide objectivity, a“fresh set of eyes’, and may be able to
recommend new idess, while in-house staff have specific technicd knowledge of the
issues and have better access to information. An auditing team comprised of externd
consultants and BCC members may have had a better chance of providing an objective
review and cregtive solutions than was achieved through the sdlf-eva uation carried out
by the BCC.

2. The proposed consolidated guidelines must addresstherecovery of existing

disturbancesin caribou range.

An inventory of existing disturbances (e.g., roads, pipelines, seismic lines, cutblocks and
peat harvesting areas) within caribou range needs to be created to identify those
disturbances that are not being used on aregular basis. The guiddines could then
encourage access management and reclamation efforts on these areas. For many of these

disturbances, the company that initidly created them is not known. Therefore the
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guidelines should encourage a cost- share program between the government and those
companies that are currently operating in woodland caribou habitat.

The BCC has dready taken steps to address this recommendation. The Boreal Caribou
Research Program (BCRP) has submitted an application to the federal Habitat
Stewardship Program to start a project aimed at speeding the recovery of existing seismic
lines and pipelines. The project will demonstrate and evauate means of speeding the
recovery of the existing industrial footprint on the landscape.

3. Any companies creating new industrial disturbances within caribou range

should submit their plansin a digital format to the provincial regulators.

A digitd profile of disturbances on caribou range would make it easer to anadyze the
totad amount of industrid disturbance and to potentialy forecast the cumulative effects of
this disturbance.

4, There are some Alberta gover nment policy barriersthat should berevised
because they currently prevent the guidelines from satisfactorily addressing
therecovery of existing development, management of new development and

management of the total amount of activity on caribou range.

Alberta Land and Forest Service Policy on Closure of Existing Access- An access
management plan should be developed for areas in caribou range in association with al
user groups. An inventory of existing access corridors that are used by hunters, trappers
and recreationdigsis required. Upon collaborative public involvement, Alberta Land

and Forest Service can then determine which corridors can be blocked and reforested and
which ones need to be kept open.

Pipdline Act — Right-of-way (ROW) widths need to be kept to aminimum through
caribou range where it may along period of time to return to afunctioning peatland. The
fewer disturbances that are made on the landscape, the easier it will be to speed up the
recovery of existing disturbances.
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Posting of Land Sales - There needs to be alimit on the number of parcels of land that
aresold in caribou range. Thiswill inturn help limit the amount of activity on caribou
range. One posshility exigtsin the provison of some kind of incentive to industry so
that they won't develop in important caribou habitat (e.g., areas used for calving and
optimal forage). Another possibility would be to provide arebate to companies that
stagger their operations so thet they dl do not occur on the final year of the lease. Thus
far the incentives have been designed to encourage drilling and activity. The government
has to take the initiative to restructure the incentives so that indudtrid activity can occur
while the amount of activity islimited in caribou ranges. More sharing of geophysica
information between companies would aso help limit the amount of activity occurring on
caribou range. For example, insteed of having ten different saismic companies go into an
area you could have one company do the work and sdll the data to whoever wantsit. A
database, accessible to al companies operating in caribou range, that contains
information regarding roads, utility corridors, seismic line locations, etc. would

encourage more sharing of access and corridors.

5. The consolidated guidelines must reflect the need to manage the cumulative

amount of activity on caribou range.

Timing condraints have not been effective at managing the amount, spatia extent and
digribution of dl indugtrid activity within caribou range. Most recommendations for
improvement from the representatives included the need for the guiddines to address the
management of the cumulative amount of indugtrid development in caribou range

(Appendix 2).

To address the need for amode or decision support tool to help us understand the
accumulating effect of natural disturbances and human development, on caribou
population and habitat supply and effectiveness, the BCC is currently focused on
modeling at two scaes: landscape (Alberta Landscape Cumulative Efects Smulator) and
population (Woodland Caribou Cumulative Effects Modd).
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6. Thepublicinterest in caribou conservation programs needsto be defined.

| propose that a survey be performed to identify the value that Alberta residents place on
awoodland caribou conservation program that ams to manage indusirid activity within
caribou range. This approach would help to more clearly define the public interest in
caribou conservation, place some actual monetary vaues on the benefits of such a
program and would facilitate integration of a broader spectrum of interestsin making
decisons regarding the management of industrid activity on caribou range.

53 CONCLUSION

InthisMDP, | determined the participatory nature of the BCC and its Guidelines
Subcommittee according to aframework for evauating the public participatory process.
| identified characteristics of the committees that are both supportive and barriersto the
public collaborative process. The recommendations provided will lead to increased
quality of caribou management decisions and greater support by dl citizensfor those

decigons.

Secondly, | facilitated an evauation, within the BCC, of the consolidated industria
operating guidelines for caribou conservation in the Bored Forest Natural Subregion.

The evaduation consdered the potentia of the proposed consolidated guiddinesto reduce
the cumulative effects of existing and new development in caribou range in comparison
with existing regiond guiddines This evauation identified areas where the guiddines
needed to be improved and provided recommendations for thisimprovement. Possible
future aternatives for management of indudrid activitiesin caribou range were a0

considered.

The recommendations for Alberta government policy changeswill dlow the guiddinesto
more fully address such issues as speeding up the recovery of existing linear corridors

and managing the amount of activity within a caribou range. The guiddines will require
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support from the public and senior levels of government and industry for successtul
implementation. A stronger commitment to involve the full range of stakeholdersin the
decison-making process will result in awider range of dternatives and increase the
innovativeness of decisions. New ideas, such as encouraging a cost-share program
between the government and those companies that are currently operating in woodland
caribou habitat to re-vegetate existing disturbances that are not being used, are key to the
success of the guiddines ability to address the issues of recovery of exigting linear
corridors and managing the amount of activity within acaribou range. Further research
with the landscape and population modding tools is necessary to identify acceptable
thresholds of development to caribou. Until these thresholds can be calculated the
precautionary principle must be adhered to when developing industrial operating
guidelines or making management decisions regarding caribou.
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