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ABSTRACT

This research examines spaces for public participation in Crown (public) land
governance over the past 15 years through an exploratory, comparative study focused on
the Canadian provinces of New Brunswick (NB) and Nova Scotia (NS). The objective of
the research is to critically analyze the social dimensions of sustainable forest
management (SFM) by identifying barriers to and opportunities for improved public
involvement in Crown land policy-making in the two provinces. Indicators at the national
level fail to account for provincial variations. The research uses a comparison of
economic relevance of the provincial forest industries to set the context for an assessment
that rests on document analysis, participant observation, semi-structured interviews, and
surveys, social network analysis of key forestry stakeholders in these provinces, and
economic data. This study demonstrates how institutional failures, combined with
unfavorable fiscal circumstances, have created an exceptionally strong bargaining
position for corporate interests in NB, potentially limiting the social dimensions of
Crown land policy-making. NS has slowly transitioned away from the Crown land
management status quo, which historically focused primarily on supporting the forestry
industry. Notwithstanding this transition, decision-making remains centralized in NS,
with higher levels of government continuing to direct policy. NS, unlike NB, recently
introduced participatory processes to inform their natural resource strategy; however, the
progress of implementation is still being scrutinized. The economic diversity in NS and
its forestry sector follows trends closer to the national average. The different emphasis on

the economic importance of the forestry sector in each province has influenced respective



approaches to Crown forest policy, limiting or enabling public participation in Crown

land governance.
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CHAPTER I: INTRODUCTION

This research analyzes the spaces for public participation in Crown (public) land
governance over the past 15 years through a comparative study of practices in the
provinces of New Brunswick and Nova Scotia in Canada. The research adopts an
exploratory approach, using document analysis, participant observation, semi-structured
interviews, survey data, social network analysis of key forestry stakeholders in these
provinces, and economic data. The research results are divided among four manuscripts,
adhering to a four-tiered approach of exploratory mixed methods. The first manuscript
(Chapter II) provides background on the cases selected and lays a foundation for how
economic relevance can play a role in Crown land management and decision-making.
Economic data from the forest industries of both provinces are used to compare economic
relevance of the forest industry. The second manuscript (Chapter III) focuses on the
interviews with key forestry stakeholders and document analysis. The third manuscript
(Chapter IV) uses an online survey instrument informed by the interviews. The final
manuscript (Chapter V) utilizes a social network analysis informed by the interviews and
surveys. The goal is to critically analyze the social dimensions of sustainable forest
management by identifying barriers to and opportunities for improved public
involvement in Crown land decision and policy-making in the aforementioned provinces.
Canada’s commitment to sustainable forest management emerged in the early 1990s
(CCFM, 2007, International Model Forest Network, 2012). The extent to which Canada
has found a balance among the social, economic, and environmental pillars of
sustainability varies among the provinces as natural resources are owned and managed at

the provincial level. This study addresses the extent to which the social dimensions of



sustainable forest management are realized in New Brunswick and Nova Scotia. A
provincial comparison is useful as indicators at the national level mask provincial

variations.

Background

Features of Public Participation & Governance

Traditional natural resource management often relies on technocratic, top-down
approaches with a dependence on experts (Weimer & Vining, 1999). According to
Selznick (1949, p. 10), “the difference between officials and ordinary members is the
former has special access to power over the machinery of the organization, those outside
the bureaucratic ranks lack access to power.” In addition to reliance on experts in
traditional forest management, industrial (fiber) uses have been the focus of management
approaches for forests (Beckley, Boxall, Just, and Wellstead, 1999). However,
incorporation of public participation in decision-making and policy processes is on the
rise, as providing an independent voice to citizens will enhance legitimacy of decision-
making and improve trust and perceptions of government (Wamsley, Goodsell, Rohr,
Stivers, and White, 1990). In this study, assumptions are made similar to those found in
Simmons (2007) regarding participatory design theory. Simmons’s (2007) study analyzes
how institutional practice and models of public participation may actually exclude
participation. In practice, the public should be included in decision-making. In Canada,
there have been discussions for over two decades around a transition away from the
traditional, top-down forest management paradigm in which decisions do not often

include sound public involvement mechanisms (Beckley et al., 1999; Parkins et al.,



2006). The move away from the traditional paradigm has gained momentum with the
emergence and support of sustainable forest management (SFM). Sustainable forest
management started to gain traction in Canada in 1992 with the national forest strategy
entitled “Sustainable Forests: A Canadian Commitment.” The United Nations Conference
on Environment and Development (UNED) in 1992 acknowledged the significance of
sustainable forest management and established the Statement of Forest Principles. In
1994 Canada committed to the UNED principles and the Canadian Council of Forest
Ministers (CCFM) initiated a process to set criteria and indicators for sustainable forest

management, including public participation (CCFM, 1995).

The Cases: New Brunswick & Nova Scotia

A collaborative partnership, the Sustainable Forest Community-University
Research Alliance (CURA), was formed in 2010 to bring diverse stakeholders together to
address issues of sustainability, forest conservation, and public participation. To address
the needs of the three topics chosen by collaborators, I was recruited as a PhD student to
research public participation in New Brunswick. While other provinces have conducted
research on the topic of public participation, the research in New Brunswick is limited.
The neighboring province of Nova Scotia has had a similar history of resource
development, lending itself as a good case comparison.

New Brunswick has attempted and failed to initiate sound, institutionalized public
participation processes for the governance of natural resources, in particular, for forests.
Baskerville (1995) states that the problem in New Brunswick “is one of establishing

public expectations that are consistent with public willingness to allow/permit/enforce



long-term efforts to make management work in the forest.” To gain this form of public
trust, more inclusive institutionalized models of participation with governmental
commitment may be useful. The government recently sponsored an independent
commission to report on shale gas in New Brunswick. The commission recommends
more inclusive conversations and consultations with the public because “New Brunswick
residents are no longer satisfied with simply understanding government decisions; they
want to be at the table” (Léger, McLaughlin, and Robertson, 2016, p.3). According to the
Department of Natural Resources (DNR) of New Brunswick,' “The Department has no
formal guidelines regarding public participation in the overall management of Crown
land” (NBDNR, 2004). This statement demonstrates a gap between the public and the
management of their Crown land. In the neighboring province of Nova Scotia, the
government presented a natural resource strategy in 2011 with commitments to
transformative change. This change entailed a commitment to “sustainability, diversity,
collaboration, transparency, and informed decision-making, values expressed by Nova

Scotians” (NSDNR, 2011, p.10).

Public Participation in Canada

Public participation in forest governance has been on the rise in Canada as
evidenced by the rise of community forestry and forest advisory boards (Duinker,
Matakala, Chege, and Bouthillier, 1994; Government of British Columbia, 2004;
Parenteau, 2013; Parkins et al., 2006). Historically, due to the sheer abundance of forests

across Canada’s expansive territories, exploitation of forest resources assumed priority,

! As 0of 2016, the forestry responsibilities of the New Brunswick Department of Natural Resources (DNR) are now exercised by the
new Department of Energy and Natural Resources (DENR). Due to the timing of the name change, I refer to the former throughout
this dissertation.



and sustainability, other than for timber goals, was not considered. However, by the mid-
1970s, noticeable alterations to the landscape from cutting, concerns of over-exploitation,
and environmental awareness were on the rise. These factors have led to a transition from
economic-centric policies aimed at maximum sustained yield to policies that are more
responsive to diverse forest values that go beyond economic benefits. Nonetheless, a
national set of guidelines for public participation in the management of Crown lands in
Canada does not exist. Rather, the Canadian Council of Forest Ministers (CCFM),
formed by federal, provincial, and territorial ministers responsible for forests, has taken a
role in shaping the direction of forestry and the lead in promoting sustainable
management of Canada’s forests. CCFM steered the development of the first two
National Forest Strategies - Sustainable Forest: A Canadian Commitment (1992-1998
and 1998-2003) and the second Canada Forest Accord (1998) - with ministers of natural
resources from all provinces and territories at the time, including New Brunswick and
Nova Scotia, participating with the CCFM. In 2003, during the 9" National Forest
Congress, the 2003-2008 National Forest Strategy was released, as well as the 3™ Canada
Forest Accord, affirming commitments toward a goal of sustainable forest management
across Canada (Rousseau, 2003). The Accord includes a clause regarding the right of all
Canadians to participate in deciding how their forests are used and establishing the
purposes for which they are managed. More than 50 diverse signatories committed to the
Accord, ranging from industry to First Nations, universities, and government (Canadian
Council of Forest Ministers, 2004). However, New Brunswick’s Department of Natural
Resources admitted in its 2004 reaction to the Jaakko Poyry Report, which assessed

stewardship and management on public land, that while they acted as a signatory of the



Canada Forest Accord, the Department has not abided by these commitments (Jaakko
Poyry Consulting, 2002; NBDNR, 2004).

The Canadian Council of Forest Ministers (CCFM) presented criteria and indicators
in their 2004 “Defining Sustainable Forest Management in Canada” report, but with
nothing legally binding at the national level. Many provinces encourage a form of
certification in compliance with the Canadian Standards Association (CSA), the Forest
Stewardship Council (FSC), or the Sustainable Forestry Initiative (SFI). These
certification systems all provide spaces for public involvement in Crown land
management, although at different levels of efficacy. SFI has more minimal public
participation requirements than CSA and FSC, as further described later in the chapter
and demonstrated in Table 5 and Table 6 (Ozinga and Krul, 2004; Navarro, 2009; Clark
and Kozar, 2011). In application, the Crown lands Timber Licensees determine the
specific space for public participation through their control of the certification selection
in New Brunswick and Nova Scotia, although requirements in Nova Scotia vary since

there is not one uniform licensing system.

Spaces for Public Participation in New Brunswick

The government of New Brunswick conducted a 1974 Forest Resources Study,
concluding that the management of the forests needed to be more sustainable. The legal
response to growing concerns came in the form of the Crown Lands and Forests Act in
1982, administered by DNR (Martin, 2003). Preceding the enactment of the Crown Lands
and Forest Act in 1982, there was no formal citizen engagement in the management of

Crown land forests. Under the guidelines of the Act, the Crown land was divided into 10



timber licenses to be leased for 25 years to the forest industry. The licensees manage the
designated areas and are able to create a set number of sub-licenses. The forest
management agreements between DNR and the forest companies specify operating
criteria for the forest companies, including: a 25-year forest management plan updated
every five years, which includes objectives set by DNR and the Crown Lands and Forests
Act; annual operation plans that follow specified standards; and two forest certification
schemes (Martin, 2003). One forest certification requirement is an Environmental
Management (EM) certification. The chosen EM certification is known as the
International Standards Organization (ISO14001). The other form of forest certification
that is required by New Brunswick is a Sustainable Forest Management (SFM)
certification (i.e., CSA, FSC, SFI). These forest certification standards act as the only
institutionalized spaces for public participation in New Brunswick.

Some of the first major public participation events involved public meetings in
1998-1999 to discuss Protected Natural Areas (PNA). The formation of a PNA forest
advisory committee resulted. The Wood Supply Public Hearings that were held in 2003
were the next major public participation event. These hearings stemmed from the public
outrage that followed the leak of a letter by the New Brunswick Forest Products
Association (NBFPA), submitted to New Brunswick’s Minister of Natural Resources,
Jeannot Volpe (Erdle & MacLean, 2005). Included in the letter was a request to increase
harvesting on Crown lands, with a call for an alteration in operations that would enable
doubling wood harvest in the future. The public outrage over this letter led to the joint
funding by the government and the forest industry of a study conducted by a Finnish

forest-consulting firm, Jaakko Poyry. The resulting report recommended some



controversial findings, such as increasing intensive exploitation of forest plantations to
double the annual allowable cut (AAC) in the future. This provoked strong concerns in
the public, academic, and non-governmental organization communities, leading to the
establishment of a Legislative Assembly Select Committee on Wood Supply (SCWS).
The SCWS held 13 public hearings with over 200 oral accounts. This process was one of
the most inclusive, open expressions of public sentiment on forest management in the
province’s history (Erdle and MacLean, 2005).

In 2007, the Department of Natural Resources in New Brunswick funded a survey
of the public to ascertain the values held by the public on the forests and their
management. With more than 1,500 New Brunswick residents partaking in the mail
survey, the public was provided with a provisional space to express opinions and attitudes
on their role in forest management. The survey not only provided the government with
information on the public’s perceptions of how Crown lands should be managed, but also
explicitly asked about public engagement efforts, this being a topic identified with a
record of poor performance by the New Brunswick Department of Natural Resources
(Nadeau, Beckley, Kennedy, McFarlane, & Wyatt, 2007).

According to New Brunswick’s Department of Natural Resources 2007 Report, “A
Vision for New Brunswick Forests: Objectives and Standards for the New Brunswick
Crown Forest for the 2007-2012 Period,” all licensees have formed forest advisory
committees with the task of informing the public on how the management objectives for
that particular license are being met (NBDNR, 2005). Stated goals for these forest
advisory committees, derived from the recommendations presented in the 2004 Select

Committee on Wood Supply, include: participation of DNR in forest advisory committee



meetings; at least two stakeholder meetings annually; active solicitation and invitations to
all stakeholders and persons of interest; discussion of the implementation of management
objectives and a dissemination of Crown land forest information; and recording of
detailed minutes of meetings with disputes and resolutions documented at each meeting.
However, according to the New Brunswick DNR, “the Department has not followed its
commitment under the Canada Forest Accord or its own principles as enunciated in the
Vision document for public participation” (NBDNR, 2004). While there is documentation
that “in recent years, all Licensees formed forest advisory committees that are used to
inform the public on how management plan objectives have been met” (NBDNR, 2007,
p. 4), the establishment of forest advisory committees for all licensees are “guidelines”
rather than mandatory (personal communication with DNR, 2012). From the perspective
of key forestry stakeholders interviewed, there are varying degrees of effectiveness of
these forest advisory committee groups.

Another opportunity for public input came in 2011. New Brunswick’s Department
of Natural Resources had the New Brunswick Crown Land Task Force create a website to
receive submissions from the public interested in defining timber objectives for Crown
lands. Many groups either submitted written comments or made presentations to answer
questions regarding timber objectives (New Brunswick Crown Land Task Force, 2011).

Most of these events were reactionary and discrete processes. However, the number
of participants in the Select Committee on Wood Supply Public Hearings and the public
opinion survey in 2007 did demonstrate the public’s level of interest in a participatory
process. Currently, the opportunities for comprehensive, continuing participation in

Crown land management in New Brunswick remain tenuous. The only current,



institutionalized means for public participation in New Brunswick is the legal
requirement that all licensees and sub-licensees conducting their operations on Crown
land maintain SFM certification (NBDNR, 2005). The government of New Brunswick is
the first provincial government in Canada to create requirements for forest certification,
thus setting up an institutional framework for public participation under the forest
certification framework, which is traditionally voluntary. These decisions were made
during an era of apparent movement toward incorporating more avenues for public
involvement. The requirement of ISO14001 certification for each license was to be
enacted by December 31, 2002, and the additional third-party certification by December
31,2003 - CSA, FSC or SFI (Holloway, Jordan, & Smith, 2008). With these as the only
institutionalized forms of public participation in New Brunswick, research that goes
beyond the documented requirements and investigates the various attempts at creating

spaces for public involvement in Crown land decision-making is essential.
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Spaces for Public Participation in Nova Scotia

Similar to the Crown land history in New Brunswick, timber on the Crown land in
Nova Scotia was granted to private interests in the late 19" and into the 20" century,
resulting in high levels of forest exploitation. The lease system employed by New
Brunswick was brought to Nova Scotia with the ‘Big Lease’ in 1899. The ‘Big Lease’
granted access of Crown land in Cape Breton to sizable foreign pulp and paper
companies, thus setting a precedent for Crown land forestry policy in the province
(Sandberg, 1992). By the 1970s, concerns with budworm infestation, wood supply, and
environmental issues were on the rise. A Royal Commission on Forestry was established
in 1982 to consider what actions to take (The Office of the Auditor General, 2006).

The Royal Commission on Forestry held 33 hearings across Nova Scotia from
August 1982 to December 1983. Additionally, written submissions were encouraged,
resulting in some 24 submissions from the public by mail (Royal Commission on
Forestry, 1984). As a result of the findings from the Royal Commission on Forestry, the
government released “Forestry: A New Policy for Nova Scotia” in 1986, which led to the
Forests Act. The notion of sustainable forestry was introduced in these documents (The
Office of the Auditor General, 2006).

During the 1980s, there was steady growth in the amount of Crown wood
harvested, culminating in a doubling of the harvest in the 1990s. However, by the late 90s
and early 2000s there was widespread civil unrest associated with environmental issues in
the province. Although the Forests Act maintained the goal of doubling the yield by
2025, as well as addressing sustainable management of the forests, there was no

requirement for reporting progress toward these goals. The government released a report
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in 1997 to address this lack of accountability and transparency, “Towards Sustainable
Forestry”, which stated that an assessment of the forest outcomes and progress toward
forestry goals would be published every three to five years for the public. Nine years after
this report, there was no report on the state of the forest (The Office of the Auditor
General, 2006). In 2006, the “Report of the Auditor General” addressed these issues and
made a recommendation that “...the Department prepare and issue a state of the forests
report as soon as practical. The report should address progress related to the purposes
noted in the Forests Act” (2006, p.33). Within this same report, there are many instances
noted of governmental failure to publicly report responses to studies and
recommendations. On several occasions, there were commitments to do so, but no action
followed.

After ten years of successive Conservative governments, the New Democratic Party
(NDP) won the 2009 election in Nova Scotia. With the NDP in power, the 2010 Natural
Resource Strategy became a tool to expand public engagement. Public consultation and
public outreach were undertaken for the 1.5 million acres of Crown land (550,000 acres
from the Bowater Mersey acquisition). There were nine open-house events in March and
April of 2013. Prior to the Bowater land acquisition, all of the available timber supply
from Crown land in Nova Scotia was allocated. With the additional land purchased from
Bowater Mersey Ltd. in December 2012, space opened for public involvement through
trial runs with one pilot community forest. Following the closing of the Liverpool mill,
which was one of three historic, large pulp and paper mills controlling sizable portions of
Crown land in the second half of the twentieth century, the Government of Nova Scotia

acquired the land. This new land acquisition, known as the Bowater acquisition,
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combined with already existing Crown land in the area, totals 1.5 million acres that are
currently under a new planning process (NSDNR, 2013).

Approximately 676 people attended the 2013 open houses, representing some 57
different stakeholder groups. There were 166 submissions online and 44 comments
submitted through other media. The intent was that the comments would guide the plan
on how best to use this Crown land (NSDNR, 2013). Nova Scotia initiated a new 10-year
natural resource strategy for 2010-2020 based on the collected opinions of Nova
Scotians.

In past decades, the forest management goals in Nova Scotia have centered on
promoting jobs and helping industries succeed. Historically, the opportunities for timber
harvesting on Crown lands in Nova Scotia have been available to a small number of large
companies, similar to the current arrangement in New Brunswick. Recently, community
and other interest groups in Nova Scotia have appealed to the government to amend this
system of management and identify more equitable ways to distribute timber licenses.
The government of Nova Scotia has responded with a new strategy that attempts to
transform this current management scheme and refocus on shared values of sustainability,
transparency, diversity, collaboration, and informed decision-making. The new strategy
claims to be a shift away from traditional ways of working with limited partnerships in
forest management toward a more inclusive and collaborative system. Collaboration
between interest groups and the government has begun with pilot projects involving
community working forests and working-forest conservation easements (NSDNR, 2011).

Many of the goals established during this consultation process have failed to meet

their target dates. These dates have been pushed back repeatedly and there was little
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admitted progress over the first 18 months of the two-year process. Following the
publication of the strategy in 2011, two events intervened - two pulp mills on the verge of
collapse — that focused DNR’s attention on saving these mills. With these additional
challenges, the momentum of the forest sector transformation was slowed and the 32
actions that were supposed to be accomplished have seen little or no implementation
(NSDNR, 2013). Concrete examples of progress, like the Medway community-forest,
offer some hope of eventual, genuine public involvement. However, initial discussions
included seven community forests and a larger amount of Crown land. The plan was
scaled back to one community forest with less land and a shorter time span (Scrine,

2014).
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Figure 2. Map of Nova Scotia Crown Lands
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The Role of Power in Deliberative Space

Understanding the many typologies of public participation is important for
creating spaces for participatory processes. A classic, though oversimplified,
demonstration of the levels of participation is Arnstein’s ladder. This model clearly
demonstrates the diverse spectrum that constitutes public participation. Arnstein breaks
the ladder into three general categories: (1) “non-participation,” in which those in power
inform citizens (2) “tokenism,” in which there is citizen consultation and citizens may
partake in board or committee meetings and (3) “citizen power,” in which there is a
guarantee of citizens’ ability to govern and maintain control of policy decisions and
management (Arnstein, 1969). More recent research steers away from the ladder model
and looks at relational networks (Brownill & Carpenter, 2007). This approach links
streams of information, communication, and power among actors. This relational
perspective is relevant, as one of the approaches taken in this study involves mapping the
flow of communication among forest stakeholders in New Brunswick and Nova Scotia.

The myriad facets of power are not directly explored in this research, but are
inherent in the conversation when discussing participatory space. The link between power
and public participation shapes the outcome of the decision-making process (Brownill &
Carpenter, 2007). The spaces for public participation rely on the nature of power
dynamics encompassed in these created spaces, as these are not neutral (Gaventa, 2006).
“Space is a social product...[a] humanly constructed means of control, and hence of
domination, of power” (Lefebvre & Nicholson-Smith, 1991, p.24). Thus, it is important
to indicate that power is a fundamental aspect of the participatory process (Slocum,

Wichhart, Rocheleau, & Thomas-Slayter, 1995).

16



Consistent with notions of power developed by Foucault, power is productive and
relational, sustained by way of discourse, institutions and procedures (Dreyfus &
Rabinow, 1982). Power has many forms, levels, and spaces, and is constantly changing.
Gaventa (1980) addresses the many faces of power to understand how power dynamics
are affecting spaces for public participation. Gaventa (2006) denotes these forms of
power as “visible,” “hidden,” and “invisible.” Visible power is the most obvious form of
power, exemplified by official rules, institutions, and procedures in the policy-making
process. Hidden power shapes the agenda in the decision-making arena, securing control
over what is included in, or excluded from, the purview of the powerful. The third
dimension of power, invisible power, involves the internalization of powerlessness and
acceptance of a status quo of inequality. In Gaventa’s (1980) study in Appalachian coal-
mining communities, he determined that participation and nonparticipation in the
decision-making process were contingent on the exercise of power. While the present
institutional structures of forest management are shaped by power disparities and these
imbalances have influence on the spaces for public participation, the public’s desire to
participate in both New Brunswick (Nadeau et. el., 2007) and Nova Scotia (NSDNR,
2011) indicates that this third dimension of power, involving the acceptance of the status
quo, has not been readily nor subconsciously accepted. This research addresses the
importance of power, but, rather than conduct a power analysis, uses a mixed
methodological approach to measure the extent of agency capture, as defined in the next
section, and assesses the discrepancy in meaningful opportunities for public participation

in New Brunswick and Nova Scotia.
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Group Influence, Agency Capture, & Clientelism

Culhane (1981) assessed interest group influence on two United States government
agencies, the Forest Service (FS) and the Bureau of Land Management (BLM). Public
interest group influence on land policies was compared with agency reliance on its own
expertise. One viewpoint argues that an agency may be subject to “capture” by the
clientele if they are overly influenced by their main interest group. Another perspective
expresses support for group influence, as it is deemed to be a form of public participation
through representative democracy. Culhane concludes that the capture-conformity debate
is overdone and cannot fully explain the actions of these agencies.

Singleton (2000) also addresses the notion of capture by looking at forms of more
inclusive management, such as co-management, and the two different outcomes that may
ensue. The two outcomes discussed are: (1) successful cooperation between a local
community and a state agency and (2) the situation of “capture”, in which an agency has
interests closely associated with the interests they manage, thus influencing their ability
to regulate in the public’s interest.

Clientelism is an exchange of benefits for political support of actors with unequal
power (Fox, 1994). Selnick’s classic 1949 study of the Tennessee Valley Authority
(TVA) embodies the concept of clientelism. The TVA consulted, cooperated with, and
attempted to “co-opt” local elites. Selznick defined “cooptation” as “the process of
absorbing new elements into the leadership or policy determining structure of an
organization as a means of averting threats to its stability or existence” (Selznick, 1949,

p-13). The strategic distribution of benefits made by the TVA — co-opting potential

18



hostile local elites for consultation on decisions- was used to strengthen their political
power (Bardhan and Mookherjee, 2011). Eventually the local elites developed a strong
identity with the TVA and threats to the TVA became threats to these local elites
(Culhane, 1981). While clientelism is a technique that may provide a source of power
needed for the survival of an organization, as in the case of the TVA, it gives privileged
access and group influence to those involved in this process and may lead to a narrow
interest group gaining control of an agency. When a narrow interest group gains control
of an agency, this is known as agency “capture” (Culhane, 1981). Foss’s 1960 study of
the U.S. Bureau of Land Management demonstrates how, in an attempt to co-opt a
clientele (clientelism), an agency may actually instigate its own capture.

In a later study, Clarke and McCool (1996) see “capture” as a partial determinant in
understanding patterns of interest group influence in the politics of public lands. In their
definition, “capture” signifies when an agency is confronted by a seemingly hostile,
homogenous interest group and begins to associate or identify with the captors (the
interest group) and forsake its proper mission. Clarke and McCool find that “capture”
assumes homogeneity so that the involvement of multiple clientele and a level of
professionalism in the agency may forestall capture.

Fortmann (1990) uses three theories of agency-client relations to assess how two
California natural resource and agricultural agencies react to changes in demographics:
capture, cooptation and agency resource. All three approaches deal with some level of
manipulation of, or by, an agency’s clientele. Fortmann discusses the difference between
capture and cooptation, specifically, that capture implies some appropriation, whereas

cooptation is associated with a trade-off. These approaches involve manipulation by one
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party or the other. The third theory, agency resource theory, looks at agency power
defined by two attributes: the availability of expertise, knowledge, and information, and
the capacity to rally the support of the clientele when needed. Although Fortmann finds
that the three theories fall short of fully explaining the actions of the two agencies
studied, by using mixed approaches and combining the theoretical assessments with an
analysis of professional beliefs and norms, the three approaches proved to be
complementary and collectively shed light on agency actions.

Capture and clientelism are both characterized by asymmetric power relations.
Capture entails an interest group manipulating the formation of policy and shaping the
rules of the game for their own advantage (Hellman and Kaufmann, 2001). Clientelism is
a state-led distribution of benefits to secure political support (Bardhan and Mookherjee,
2012). For the purposes of this research, indicators of agency capture and clientelism
include: inadequate information sharing and transparency; unequal participation
opportunities among stakeholders; unequal power dynamics; and inadequate oversight
and enforcement (Livermore and Revesz, 2012). Characteristics specific to capture
include: decision-making dominated by a single interest group (homogeneity),
appropriations made to a single interest group, and policies that fail to acknowledge
interest outside of a single interest group. Characteristics specific to clientelism include
strategic trade-offs to consolidate power, benefits to a narrow interest group, and state-
directed policies.

For this research, participatory processes are analyzed over the past 15 years
through the experiences of key forest stakeholders to understand more clearly the

participatory processes and the environment in which they operate. This time frame was
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chosen because one of the first stakeholder participatory processes was commissioned in
1998 and initiated in 1999 in New Brunswick (Protected Areas Strategy). The latest
forest policy in New Brunswick was announced in 2014. New Brunswick had some
momentum in public participation until about 2008. Nova Scotia initiated a
transformative natural resource initiative in 2009 that led to their 2011 natural resource
policy. The policy is still being implemented. This exploratory research uses semi-
structured interviews, surveys, participant observation, document analysis, economic
data, and a literature review to clarify the impact and significance of agency-client
relations on participatory processes within the pubic forest policy-making realm. This
study considers the participatory processes and the policy environment within which they
are conducted, social relational networks, and economic dependencies in both New
Brunswick and Nova Scotia to identify differences in public participatory processes and

outcomes in Crown land governance.

Role of Trust

In addition to a more inclusive environment, successful public participation
processes may require some level of trust, but according to New Brunswick’s DNR,
“There is considerable misinformation in circulation and a general mistrust of industry
and government by the public” (NBDNR, 2004). In New Brunswick, the DNR relies on
the forest industry to collect and interpret data on public opinion through their
recommended (not required) forest advisory committees as an avenue for Crown land
public participation. Conflicts of interest can render this procedure inappropriate for

determining legitimate goals and objectives for the management of the Crown lands.
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Trust is a recurring theme throughout this analysis and narrative. Bachmann and
Zaheer’s (2006) definition of trust is referenced in this study. Trust is defined as the
reliance of one party on another party under a state of perceived risk. Trust has become
increasingly relevant for collaborative efforts in natural resource governance. Ostrom
(2010) demonstrates how trust plays a central role in overcoming social dilemmas.
Favorable outcomes in social dilemmas rely on the likelihood that parties will reciprocate
in a trustworthy manner. While trust has been researched as a significant component in
encouraging collective action in environmental decision-making, Raymond (2006)
addresses how institutional mechanisms and political leadership may play a more
significant role in fostering collaboration in environmental policy settings. Other
perspectives on trust and public involvement include the notion that a certain amount of
distrust actually leads to public participation, a concept designated as critical trust
(Parkins, Beckley, Comeau, Stedman, Rollins, and Kessler, 2017; Parkins and Mitchell,
2005).

Schlager (2004) addresses dissatisfaction with state-centered policy programs in
which centralized government agencies manage forests, resulting in a degraded state of
the forests. Ostrom (1990, 2008, 2010) reiterates the need for a transformation in the
relations between the government and public and in the approaches selected for natural
resource management. Schlager (2004) and Fiorino (2006) believe that governing
institutional rules need to be more flexible, with diverse tools and techniques to guarantee
inclusiveness. Beckley et al. (2006) discuss how there are multiple stakeholders and
public sectors and, typically, a number of public participation tools will have to be

implemented for a successful process. Schlager (2004) stresses the importance of
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reconnecting citizens and stakeholders with environmental governance. The

implementation of sound public participation mechanisms is a starting point.

Forest Sustainability Standards

The Canadian Standards Association has a certification system for Sustainable
Forest Management (SFM) in Canada that mandates a high level of public engagement
and forest certification schemes that are used worldwide. By using a direct approach to
public participation, the CSA requires local advisory boards to play a role in the
development of the management plan for the local forest. The advisory board members
consist of those citizens with vested interests in how the forests are managed. In addition
to advisory boards, the CSA requirements include clauses that extend an invitation to
diverse parties of interest and identify clearly the procedures and regulations surrounding
the public participation process (Ozinga and Krul, 2004). While the CSA requires high
levels of public involvement, there is currently no forest in New Brunswick that
possesses this certification (Certification Status Report: Canada-wide SFM-year-end
2014, 2014). As shown in Table 1, there is one forest certified through CSA in Nova

Scotia, but no Crown forest.

Table 1. CSA Certified Forests in New Brunswick and Nova Scotia
(adapted from Certification Status Report: Canada-wide-SFM-year-end 2014)

Type of . .
Company Province Division Certification & Size Certified
(Hectares)
Date
i i CSA
Federation of Nova Scotia Nova Member September 2010 9715
Woodland Owners (FNSWO) Scotia Woodlots ptembe )
August 2013

An alternative forest certification standard is the Forest Stewardship Council, which

is a voluntary global certification and labeling system established to encourage
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sustainable management of forests worldwide (FSC, 2002). Through the certification,

these forest products fill a niche in the marketplace for environmentally and socially-

conscious consumers. Based on international standards, the FSC Maritime Standard was

produced in January 2008 and has criteria for public participation under Principle 4,

“Community Relations and Worker’s Rights.” According to section 4.4, “Management

and planning operations shall incorporate the results of evaluations of social impact.

Consultations shall be maintained with people and groups (both men and women) directly

affected by management operations” (FSC Maritime Regions Steering Committee, 2009).

This section requires that stakeholders, or those “directly affected by forest activities,”

have an opportunity to partake in establishing the objectives for the forest management

plan. Table 2 shows the current New Brunswick and Nova Scotia forests certified under

FSC (with no Crown forest under FSC certification in New Brunswick).

Table 2. FSC Certified Forests in New Brunswick and Nova Scotia

(adapted from Certification Status Report: Canada-wide-SFM-year-end 2014)

Type of Size
Company Province Division Certification & Certified
Date (Hectares)
Nagaya Forest Restoration N FSC
agaya Forest Restoratio oW Private Woodlot November 2003 244
Ltd. Brunswick
May 2013
Federation of Nova Scotia FSC
Woodland Owners Nova Scotia Member Woodlot January 2012 2,005
(FNSWO) Y
Nagaya Forest Restoration FSC
gaya Forest Restoratio Nova Scotia Private Woodlot November 2002 3,978
Ltd.
May 2013
Nova Scotia Department of . . FSC
Natural Resources Nova Scotia Nova Scotia April 2014 98,000
Nova Scotia Landowners FSC
and Forest Fiber Producers Nova Scotia NSLFFPA January 2006 36,626
Association (NSLFFPA) December 2013
FSC
PorF Hawkesbury nger Nova Scotia Port Hawkesbury February 2008 535,583
Limited Partnership Tune 2014
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The Sustainable Forestry Initiative is the most commonly used voluntary forest
certification standard throughout Canada. While SFI is a popular certification standard, it
has received criticism for containing less stringent policies compared to FSC and having
monetary ties to the forest industry (Navarro, 2009). However, studies have shown
comparable positive outcomes for overall forest indicators for SFI-certified forests when
compared to FSC-certified forests. Moore, Cubbage, and Eicheldinger (2012) studied
both SFI and FSC forests and determined that both systems were likely to meet their
specific goals and, thus, lead to better forest management. Differences among
certification systems exist, with SFI focusing more on systems changes and economics
than FSC but, overall, most organizations expressed satisfaction with the certification and
supported the process (Moore, Cubbage, & Eicheldinger, 2012). Regarding public
participation requirements, SFI is not as demanding as CSA and FSC. Although there
exist objectives within the SFI framework to encourage the public to participate, there are
not well-defined obligatory mechanisms. Rather, public participation is required by way
of “support” by the government or company applying for certification. SFI asks for
financial support to create educational materials and periodic educational opportunities,
such as workshops and publications. However, SFI does not elaborate on any form of
assessment of its public participation requirements (Sustainable Forestry Initiative, 2015).
Tables 3 and 4 below show the SFI-certified forests in New Brunswick and Nova Scotia,

last updated in 2014.
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Table 3. SFI-Certified Forests in New Brunswick
(adapted from Certification Status Report: Canada-wide-SFM-year-end 2014)

Company Province Division Type of Size Certified
Certification & (Hectares)
Date
AT Limited New NB SFI 836,876
Partnership Brunswick July 2000
August 2011
AV Group New AV Nackawic Woodlands SFI 675,999
Brunswick & AV Cell Woodlands December 2006
December 2011
Fornebu Lumber New Crown License 2,3,4 SFI 843,999
Company Inc. Brunswick December 2002
November 2012
Group Savoie Inc. New NB SFI 120
Brunswick August 2004
October 2010
J.D. Irving Ltd. New Deersdale, Miramichi, St. SFI 1,765,643
Brunswick George, Chipman, Sussex December 2003
November 2012
Miramichi Lumber New NB May 2014 50,000
Products Inc. Brunswick
Table 4. SFI-Certified Forests in Nova Scotia
Company Province Division Type of Size Certified
Certification & (Hectares)
Date
J.D. Irving Ltd. Nova Nova Scotia SFI 50,181
Scotia Woodlands September 2001
November 2012
Northern Pulp Nova Scotia Nova NS SFI 244,733
Corp. Scotia June 2007
December 2011
Nova Scotia Department of Nova NS SFI 203,638
Natural Resources Scotia November 2007
Port Hawkesbury Paper Nova Port Hawkesbury SFI 535,583
Limited Partnership Scotia June 2014
Wagner Forest Management Nova NS SFI 196,020
Ltd. Scotia October 2008
October 2013

Among the three principal certifying bodies, the CSA and FSC have the most

stringent requirements for public participation in forest management. Yet, these are the

least frequently used certification systems in both New Brunswick and Nova Scotia. In

2015, Nova Scotia Natural Resource Minister Zach Churchill confirmed that DNR would

require the western Crown lands to obtain FSC certification because he had determined
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this certification system to be the best standard for environmental performance in Nova
Scotia (Domet, 2015). Early in 2016 Minister Churchill withdrew this commitment to
FSC certification following an audit of 90,000 hectares of western Crown land (Ecology
Action Center, 2016).

Most forests in these two provinces use the SFI system. According to Peter
Goldman, the Director of the Washington Forest Law Center, “They’ve essentially
created a green certification system to promote their sales...we believe SFI has confused
the marketplace” (Navarro, 2009). However, in a comparative study of SFI and FSC
certification of forests in North Carolina, significant investment and work were required
to obtain the FSC and SFI certifications, with FSC focusing on the social impacts for
these particular forests and SFI focusing on forest management processes. The benefits of
these two systems, as seen in the comparative study, include “better professional image,
improved worker safety and training, better records, more active public involvement,
higher morale among forest managers, enhanced knowledge for outreach and extension,
and better environmental management systems” (Cubbage et al., 2003).

“The crux of the international debate centers on credibility for certification schemes
and more deeply about who should define forest management standards and how this
takes place” (Rametsteiner & Simula, 2001). New Brunswick and Nova Scotia rely solely
on third-party forest management certification for their social accountability, with no
other institutionalized mechanisms. Sustainable Forest Management (SFM) certifications
are market-driven tools used to demonstrate responsible resource management, although
they have become requirements in New Brunswick and to some extent in Nova Scotia.

SFI, as the main certifying body in New Brunswick and Nova Scotia, does not include

27



the binding clause that the plan for forest certification be established with a formalized

participation of all stakeholders. According to Ozinga & Krul (2004), the interests of the

forest industry dictate the process of setting the forest certification standards for each

area. Table 5, adapted from Ozinga & Krul’s 2004 study analyzing differences among

these three certification schemes, illustrates the range of requirements of various

certification components pertaining to public involvement. Table 6 compares the basic

public participation requirements of the systems (excluding First Nations consultation

requirements).

Table S. Comparison of SFI, CSA and FSC Forest Certification Schemes
(adapted from Ozinga & Krul, 2004)

SFI CSA FSC
The Sustainable The Canadian The Forest
Forestry Initiative Standards Stewardship Council
Association
A clear minimum performance- No No Yes
based standard
Requirement of balanced No Yes Yes
participation in setting the
standard
Requirement of field visits Unclear Yes Yes
Requirement of stakeholder No Yes Yes
consultation during certification
process
Required annual monitoring of No Yes Yes
certified areas
Access to standards and reports No Yes Yes

available freely online
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Table 6. Sustainable Forest Management Certification Systems
*Includes Crown and private forests; data from Certification Status Report: Canadian Standards Association, 2008;
Forest Management Certification, 2002; Sustainable Forestry Initative, 2015; Canada-wide-SFM-year-end 2014

Sustainable Forest Management (SFM) Certification Systems

Sustainable Forest

The Canadian Standards

Forest Stewardship

Initiative (SFI) Association (CSA) Council (FSC)
Requires support for Requires local stakeholder | Stakeholders must have an
educational materials advisory boards opportunity to partake in

setting the objectives of the
forest management plan
(low level of public (high level of public (high level of public

participation required)

participation required)

participation required)

New Brunswick: 6 SFI*

New Brunswick: 0 CSA

New Brunswick: 1 FSC

Certified Forests Certified Forests Certified Forest
Nova Scotia: 5 SFI Nova Scotia: 1 CSA Nova Scotia: 5 FSC
Certified Forests Certified Forest Certified Forests

Research Objectives

The Sustainable Forest Community-University Research Alliance (CURA),

consisting of diverse New Brunswick stakeholders from nonprofits, academia, industry,
and government, established a collaborative process to discuss sustainable forest
management in New Brunswick. The process was deemed the Forest Collaborative and
focused on learning from the different groups, developing on-the-ground activities, and
advancing common interests. One of the themes identified for research and improvement
was public involvement in Crown land management in New Brunswick. I was recruited
as a PhD student to research the challenges with public participation in New Brunswick
and developed research objectives following several months of research on the topic.
“Public participation and conflict resolution in forest-related decision making” is an

indicator of sustainability as presented in the fourth edition of the Montréal Process’s
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Criteria and Indicators for the Conservation and Sustainable Management of Temperate
and Boreal Forests, which outlines criteria and indicators for sustainable management
and conservation of temperate and boreal forests. This indicator states that “public
participation in decision making processes and conflict resolution can lead to decisions
that are widely accepted and result in better forest management” (Montréal Process,
2015). In this research, an assessment of public participation processes will shed light on
the social and institutional aspects of sustainable forest management.

Currently, New Brunswick and Nova Scotia struggle to achieve public
participation in Crown forest management. There exist few institutionalized forms of
public participation in Crown land management in New Brunswick. More opportunities
appear to be emerging in Nova Scotia. Based on previous survey research in New
Brunswick (Nadeau et al., 2007) and the creation of a natural resource strategy informed
by a public participation phase in Nova Scotia (NSDNR, 2011), it is apparent that the
public wants to see more opportunities for involvement in Crown forest policy and
management. The present structures in which the public is able to participate range from
advisory committees, in some instances, to public participation requirements as
determined by a Sustainable Forest Management certification standard of choice.
Inherent in these systems are disparities in power.

While the government of New Brunswick has acknowledged its unwillingness to
fulfill public participation commitments, Nova Scotia is currently attempting to address
this gap in public participation in its governance of Crown lands. This research project
provides a comparative analysis of these two provinces to more fully identify and

understand the barriers and bridges to public participation in Crown land management in
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these regions. An analysis and comparison are conducted of the economic dependencies
in New Brunswick and Nova Scotia, participatory processes and the policy environment
in which these processes are embedded, and the existing social relational networks. A
comparison of these variables illuminates discrepancies in policy and management
outcomes and implementation in Crown land forest between New Brunswick and Nova
Scotia. An assessment of the extent to which agency capture explains the observations is

undertaken.

Methodology

A mixed methods research approach that balances document analysis, participant
observation, semi-structured interviews, surveys, economic data, and a social network
analysis with key forestry stakeholders is undertaken. Included in the analysis is a
comparative study that focuses on integrating the social dimensions of sustainable forest
management for Crown lands in New Brunswick and Nova Scotia. A more detailed
methodology is presented in each chapter.

Through an analysis of the participatory processes and the policy environment in
which the processes are embedded, including the social relational networks and economic
dependencies, I identify the challenges to meeting the social goals of sustainable forest
management. Adopting a mixed methods approach minimizes the duplication of
weaknesses, such as biases, that exist in every research methodology. Multiple methods
also allow for triangulation of data, which improves the reliability of qualitative
approaches (Gray, 2009). The data unveils the networks, dependencies, and

institutional/cultural components that exist in this system and how these factors shape the
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spaces for public participation. The methods are described in four manuscripts.
Comparable studies by Campbell (2007), Poteete, Janssen, and Ostrom (2010), and
Simmons (2007) have demonstrated the appropriateness of mixed method approaches to
address institutional questions about natural resource management. Numerous case
studies have been conducted to examine natural resources and the institutions that govern
their management. A comparative study fosters a deeper understanding of barriers and
bridges to public participation in natural resource management, which, in turn, should be
applicable more broadly to sustainable management of natural resources.

I am the principal author for all of the manuscripts contained in this dissertation, a
role that included identifying and designing the research proposal, completing all of the
practical aspects of the research, analyzing the data, and preparing the manuscripts. The
second author of the first manuscript, Brent Cruickshank, assisted primarily in data
collection and analysis of the economic data. The second author featured in the second
and third manuscripts, Dr. Solange Nadeau, assisted primarily in shaping the design of
the research and strengthening the manuscript during manuscript revisions. The second
manuscript was published in Ecology and Society (Miller & Nadeau, 2017). The third
manuscript was published in Land Use Policy (Miller & Nadeau, 2016).

Chapter 11

In the first manuscript, we compared the cases of New Brunswick and Nova
Scotia in assessing economic relevance of the forest sector. The social side of
sustainability has consistently been a lesser consideration than the economic viability of
the industry, particularly as observed in New Brunswick within the recent Crown forest

policy and memoranda of agreement in NB, further explained in Chapter II. The
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implications of economic relevance were introduced in the research to assess how this
factor can play a role in Crown land management decision-making. Accordingly,
economic relevance on the forest industry is measured in the provinces to see if this
element can explain some of the differences of approach to the social side of sustainable
forest management. Data from Statistics Canada are used to compare these provinces and
relate the provincial results to the national averages. The issue of economic relevance
sheds additional light on the political-economic environment and may provide some
understanding of how agency-client relations can impact the degree of inclusion or
exclusion of interests that are independent of government and the forest industry.
Chapter 111

A primary goal is to understand how, over time, processes with unsatisfying
outcomes shape the perceptions of the participants. Rather than focus on one particular
participatory process, this comparative study assesses participation over time to identify
the limitations in the participatory environments of these two provinces. We use an
exploratory approach for this phase of the research, as the subject has not been
significantly researched (Hesse-Biber, 2011). The unique components included in this
exploratory study are the extensive time period (1999-2014) and number of participatory
processes analyzed, as well as a comparison within two different provincial contexts
(New Brunswick and Nova Scotia). Several methods are implemented, including semi-
structured interviews, participant observation, and document analysis (Diduck & Sinclair,
2002; Giddings, 2006). To select participants, a panel of three key members of the
forestry community provided independent lists of important stakeholders in the forestry

sectors for the two provinces. An attempt was made to contact each person mentioned on
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the three lists. Contact was not made with everyone and snowball or chain referral
sampling followed (Neuman, 2009; Ishak & Bakar, 2014). Snowball referral expanded
the interview participant pool of key stakeholders. Diverse stakeholders were targeted.
Confidentiality was maintained by aggregating identifying data to general categories
(e.g., industrial perspective, government, NGO, woodlot owner or association). The
identifying groups were not homogeneous, but did represent the diversity of the
participants in terms of gender and age. Several participants identified with more than
one group (e.g., an academic who owns a woodlot). To maintain confidentiality in
reporting results, participants were referenced by their province’s abbreviation and
assigned a number (e.g., NB3 for New Brunswick, 3 interview). In total, 24 interviews
were conducted in New Brunswick and 18 in Nova Scotia, with 23 interviews over the
phone and 19 interviews conducted in person. The duration of these interviews ranged
from approximately 30 minutes to 2 '2 hours.

Interviews were systematically collected, themes coded as they emerged from the
data, and simultaneously analyzed using NVivo software. Codes were reevaluated and
modified throughout the analytical process to ensure compatibility with emergent codes.
Data from interviews was used to inform surveys and confirm observations. A sample of
the coding scheme is provided in Appendix E. Observational data were derived from
personal involvement in three years of participation in the Community-University
Research Alliance in New Brunswick funded by the Social Science and Humanities
Research Council (SSHRC), consisting of forestry stakeholders discussing various
aspects of forestry. I gathered observational data in Nova Scotia from in-person

interviews and attendance at a rally in Nova Scotia promoting a pilot community forest
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and other topics involving Nova Scotia Crown land. Finally, I analyzed governmental
documents, academic publications, non-governmental publications, and media coverage.
Chapter 1V

For this stage of the research, survey data were combined with semi-structured
interviews, document analysis, and participant observation to understand the perceptions
of key forestry stakeholders in New Brunswick and Nova Scotia. Previous research on
public involvement has implemented similar approaches (Diduck & Sinclair, 2002).
Survey questions are informed by both the interviews and questions from the “Public
Views on Forest Management in New Brunswick: Report from a Provincial Survey”
conducted by Nadeau et.al (2007). Following the forty-two interviews - the same
interviews used in the previous chapter - online surveys were conducted. Survey and
interview participants overlapped. In the online survey, forty-four stakeholders
participated from Nova Scotia forestry sectors and forty-five stakeholders participated
from New Brunswick forestry sectors.

Topics were selected for the survey to gain a sense of the policy-making
environment in which the participatory processes occur, to understand barriers to the
processes, to compare these processes between the provinces, and to assess the extent of
capture and clientelism in New Brunswick and Nova Scotia. The survey consisted of
several components. Several questions were set up as multiple choice within a matrix
with a Likert scale to assess the levels of agreement or disagreement with the statements
made. The scale ranges from five to one, with five representing “strongly agree” and one
representing “strongly do not agree.” Open-ended answers were also accepted. The final

section of the survey presented questions regarding participants’ social networks in terms
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of relations formed around Crown forest. Pilot surveys were sent out to assess the clarity
and objectivity of the questions. To maintain confidentiality in reported results,
participants were referenced by their province’s abbreviation and assigned a response
number with an “S” added for “survey” responses (e.g., NB-S3 for New Brunswick, 3"
survey response).
Chapter V

Social network survey data, retrieved from the same survey instrument used in the
previous chapter, were input into the social network analysis software Ucinet 6 (Borgatti,
Everett & Freeman, 2002) to quantify the communicative ties between key forest
stakeholders, measure frequency, and assess the communication among key stakeholders
in Crown land governance in New Brunswick and Nova Scotia. Social network analysis
accommodates an analysis of the structural pattern of ties among the stakeholders
involved, including relational and positional information within the networks (Prell,
2012). The Social Network Analysis (SNA) software yields both qualitative and
quantitative analyses during a snapshot in history in 2014 prior to the release of the new
forest strategy in New Brunswick, with recognition that these networks are dynamic.

Eighty-nine stakeholders participated in the online survey with 82 participants
completing the social network analysis component, 43 from New Brunswick and 39 from
Nova Scotia. The survey questions included the frequency with which individuals
communicate with representatives from a list of groups (designated as events in SNA and
organizations in this study) on issues of Crown land management or policy (1=annually,
2=seasonally, 3=monthly, 4=weekly, 5=daily). The list included environmental non-

governmental organizations, the Department of Environment, the Department of Natural
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Resources, large industry (+500 employees), medium industry (100-499 employees),
small industry (1-99 employees), individual woodlot owners, woodlot owner
associations, First Nations, universities, recreational groups, communities, elected
officials, and private consultants. A concluding chapter bringing the four manuscripts

together follows Chapter V.
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CHAPTER II: ECONOMIC RELEVANCE: A COMPARATIVE STUDY OF TWO
CANADIAN MARITIME PROVINCES
Lauren Miller'
University of New Brunswick, Fredericton, New Brunswick, CA
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This paper compares the economic contribution of the forest industry in two
Canadian provinces, New Brunswick (NB) and Nova Scotia (NS). The purpose is to
develop a better understanding of the economic value of forest resources in NB and NS,
“economic” narrowly defined in terms of the direct financial benefits through the
efficient allocation of resources. Statistics Canada data are presented to demonstrate how
forest resources are used in each province and to compare changes in economic value
over time. To quantify the forest industry contribution to provincial economic activity,
we assess the following characteristics: 1) contribution to GDP, 2) trade (value of exports
per cubic meter of input) 3) job creation, and 4) Crown revenue. Additionally, timber
harvest intensity by ownership class is delineated to better understand the wood supply
characteristics of each province. Results are discussed in the context of Crown forest
policy paths in NB and NS. We find that, unlike NS, the NB forest industry performs
markedly different than the country as a whole in terms of proportion of provincial GDP
and jobs per cubic meter of timber harvested and is an outlier in its contribution to the
provincial economy and economic performance.

KEYWORDS. Economic relevance, Crown land, public land, New Brunswick, Nova
Scotia
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Introduction

Our research measures the extent of economic relevance (economic dependence)
of the forest industry in New Brunswick (NB) and Nova Scotia (NS). For this paper,
economic relevance is defined as the direct financial benefits to the province by the forest
industry. This coarse measure demonstrates the extent to which a province relies on this
industry for the generation of economic wealth and how broadly wealth is distributed.
Economic relevance is measured by GDP, value of exports, jobs, and Crown revenue.

Parkins, Stedman, and Beckley (2003) determine the dependence of communities
on the forest industry by calculating the census subdivision proportion of total income
and employment related to each forest industry subsector. Similarly, we calculate forest
industry subsector proportion of GDP and employment. GDP is used in place of total
employment income, as GDP provides a more complete representation of economic
activity related to the industry than does employment income alone. Additionally, our
approach uses the provincial-level data, rather than a community-level assessment. We
select both employment and GDP, in contrast to the single indicator of employment used
in Freudenburg, Wilson, and O’Leary (1998), to better characterize the provincial forest
industry in terms of wealth creation and distribution.

NB and NS are selected because they are neighboring Maritime Provinces with
similar histories of resource development. The fundamental difference between the
provinces is the proportion of wood supply on Crown land. Because the government
regulates harvesting on Crown land, a comparison of annual harvest rates by ownership
class may provide insight on the influence of land ownership on the policy path of each

province and impact how resources are allocated.
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New Brunswick & Nova Scotia

The Relationship between Forest Ownership and Forest Management

With approximately 6.1 million hectares of forestland, eighty-four percent of the
province, NB has one of the highest proportions of forestland by jurisdiction in Canada
(Martin, 2003). Slightly over half of the forest is Crown (public) forestland managed by
the provincial Department of Natural Resources (DNR) in the interest of the citizens
(NBDNR, 2004). The remainder of the province’s forestland is divided among private
woodlot owners at 29 percent, industrial freeholds (forest companies’ private land) at 18
percent, with two percent owned and managed by the federal government (Martin, 2003).
Due to purchases, sales, and bequests, the number of woodlot owners regularly shifts; the
last systematic count in 2011 was 41,900 in NB (Floyd, Ritchie, & Rotherham, 2012).

The Crown Lands and Forests Act (1980) divides the public land into 10 area-
based timber licenses awarded by the province to large companies through 25-year forest
management agreements. In 2014, the remaining major forest companies confirmed their
timber allocations established through agreements between the companies and the
Minister of Natural Resources (Chaleur, 2014; JDI, 2014; Twin Rivers, 2014; Anderson
and MacLean, 2015).

NS has a high percentage of forestland — 77 percent of the province (4.3 million
hectares). However, in NS a much higher percentage of the forest is privately owned with
about 68 percent of forestland owned by approximately 31,000 woodlot owners,
approximately 52 percent of the province (Dansereau & deMarsh, 2003). Crown (public)
land makes up 29 percent of the province, 17 percent is industrial free hold, and federal

land is 2 percent, approximately. The Crown land in NS is under the administration and
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control of the Minister of Natural Resources (NSDNR, 2013) and is governed by the
Crown Lands Act (1989) and the Scott Maritimes Limited Act (1965). In contrast to NB,
NS has numerous forms of Crown forest licenses. Licensees include, but are not limited
to, the recent establishment of a consortium of 12 companies, a community forest,
companies holding Forest Utilization License Agreements (FULA), and acts of
legislation such as the Scott Maritimes Limited Act (1965). The Scott Maritimes Limited
Act granted generous and unprecedented concessions to companies in an effort to
encourage investment and the development of pulp and paper in NS (NS1°; NS2;
personal communication, 2016). Attempts by DNR are underway to transition companies
to FULA to establish a more uniform licensing system. One FULA agreement has
replaced the Stora Act at Port Hawkesbury, an act of legislation that strongly encouraged

investment in pulp and paper (Forest Utilization License Agreement, 2012).

Methods

Our purpose is to develop a better understanding of the economic relevance,
narrowly defined by the direct financial benefit, of forest resources in NB and NS in the
context of land ownership and provincial forest policy initiatives. Dates were selected
based on data availability. While much of the economic dependence literature focuses on
community-level dependence, this research examines provincial economic dependence.
Characteristics of interest include: GDP, trade (value of exports), jobs, Crown revenue,

and harvest intensity by ownership (see Table 1 for measures). Similar measures for GDP

® Interviews of forestry stakeholders are identified by province abbreviations and arbitrary numbers for confidentiality (e.g., NS3
identifies a key stakeholder from NS).
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and jobs have been used in previous studies (Freudenburg et al., 1998; Parkins et al.,

2003).

Table 1. Provincial Forest Industry Characteristics and Related Measures
Economic Measures of Economic Relevance

Relevance

Characteristics

Gross Domestic Forest industry gross domestic product (GDP)

Product (GDP) Forest industry as a percent of provincial GDP

Trade Value of forest industry exports

Jobs Forest industry jobs as a percent of total provincial jobs

Forest industry jobs per cubic meter of timber harvested and
primary wood products imported

Harvest by Cubic meters of timber harvested by ownership

Ownership

Harvest Intensity Cubic meters of timber harvested compared to wood supply
Crown Revenue Crown revenue from the sale of timber harvested on Crown land

Crown revenue per cubic meter of timber harvested on Crown land

To allow comparability between provinces, measures are calculated as a
proportion of provincial characteristics (GDP, employment, etc.), or on a per cubic meter
of wood basis for timber. Timber encompasses roundwood, including logs, pulpwood,
fuelwood, firewood, and other products still “in the round” (National Forestry Database,
2015). As outlined by the North American Industry Classification System (NAICS), we
define the forest industry by its three main subsectors: forestry and logging, wood
product manufacturing, and paper manufacturing. Forestry and logging encompass timber
production over the long term, including the growing and cutting of the wood. Wood
product manufacturing covers the operation of sawmills, wood preservation, veneers,
plywood, and other value-added products. Paper manufacturing includes pulp, paper, and
converted paper products.

To provide context for the provincial comparison the all-industry GDP for NB,

NS, and the country as a whole from 1997 to 2015 is graphed, illustrating the economic
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growth of each region over the time period. The forest industry contribution to provincial
GDP is calculated by dividing the sum of the GDP for the three industry sectors by the
provincial GDP. GDP data from 1997 to 2015 for each province by NAICS expressed in
chained (2007) dollars are used from Statistics Canada Table 379-0030. Chained-dollar
methods remove the effects of inflation for a measure of real versus nominal GDP.
Measuring GDP in real terms (prices from the same base year) yields a more accurate
view of economic growth because GDP is only varying due to changes in the quantity of
money and not changes in the value of money. For context, the forest industry proportion
of provincial GDP is averaged between 1997 and 2015 for each province and compared.

The forest industry employment as a proportion of provincial employment is
compared for NB and NS. Using labor statistics consistent with the System of National
Accounts (Statistics Canada Table 383-0031), the forest industry contribution to
provincial employment is expressed as direct forest industry jobs as a proportion of all
jobs in the province. Additionally, employment is expressed as forest industry jobs per
cubic meter of timber harvested from both Crown and private sources and primary wood
products imported. The volume of primary wood products imported is included in this
measure because it is expected that these products serve as primary inputs in forest
industry manufacturing sectors.

Crown revenue is expressed as the total Crown revenue from the sale of timber
harvested on Crown land and as Crown revenue per cubic meter of timber harvested on
Crown lands. To calculate the measures, the volume of timber harvested grouped by
ownership between 1990 and 2015 for each province is based on Table 5.1.2.0 of the

National Forestry Database.

48



Interviews of forty-two key stakeholders from NB and NS clarified the historical
context of forestry decision-making in these two provinces, especially for the periods
before and after the release of the 2014 NB forest strategy “Putting our Resources to
Work.” A panel of three key actors in the forestry community provided independent lists
of important stakeholders in the forestry sectors of NB and NS. The lead researcher
attempted to contact each person mentioned on the lists. The lead researcher used
snowball or chain referral sampling (Neuman, 2009; Ishak and Bakar, 2014) to expand
the key forestry stakeholder interview participant pool. We targeted diversity among
stakeholders. Confidentiality was maintained by specifying general categories for
grouping participants (e.g., industrial perspective, government, NGO, woodlot owner or
association). The groups were not homogeneous but represented the diversity of
participants. The total number of participants was less than the aggregate of participants
identified in each category, as some participants identified with more than one grouping,
as seen in Table 2. Participants were referenced by their province abbreviation and
assigned a number (e.g., NB3 for New Brunswick, 3" interview).

Table 2. Interview Participant’s Occupational Identifier
*Groups are not homogeneous. Many participants strongly identify with more than one group.

Occupational Identifier New Brunswick Nova Scotia
(24 participants) * | (18 participants) *
Private Consultant 3 2
Industrial Perspective 6 4
(small, medium, large industry & industrial
associations)
Government-Elected Officials 3 0
(retired, former, current)
Government — Civil Servants 4 7
(retired, former, current)
Non-governmental Organization 4 4
Academia 4 1
Woodlot 4 2
(owners, associations)
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Interview participants have been directly and/or indirectly involved in
participatory processes over the past 15 years in NB or NS. Twenty-four interviews were
conducted in NB and 18 in NS, with 23 interviews over the phone and 19 interviews
conducted in-person. Interviews ranged from 30 minutes to 2 /2 hours. See Appendix C

for the interview guide.

Results

Provincial Economic Growth

NB, NS, and the country as a whole experienced economic growth between 1997
and 2008, with NB and NS growing at a slower rate (Figure 1). Since the economic
down- turn in 2009, the country has returned to pre-economic crisis growth rates;
however, the economies of NB and NS have stagnated. Understanding how provincial
GDP has changed clarifies the economic relevance of the forest industry during this same
period because it reveals that overall provincial economic growth is not a major variable-
observed changes are a reasonable approximation of forest industry changes and not

broader changes in the provincial economy.
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Figure 1. Gross Domestic Product Rate of Increase for NB, NS & Canada 1997-2015

NB and NS are similar is their real GDP growth, but are not similar in their net
debt growth. The provinces have experienced differences in the increase of net debt per
capita and net debt relative to GDP over the last decade, although, as of 2015/2016, each
province experienced similar net debt to GDP ratio with NB at 39.5% and NS at 37.8%
(Eisen, Lammam, & Palacio, 2016). More generally, NB has seen an increase in its net
debt over the last decade, whereas NS has stabilized and reduced its net debt as measured
by net debt per capita and net debt relative to GDP. Between 2003/2004-2015/2016, NB
had the third largest net debt per capital increase in Canada at $7,802, with NS at $2,885
over the same period. The net debt relative to GDP also increased by 8.9% in NB and fell
by 3.6% in NS during the same period (Eisen, Lammam, & Palacio, 2016). Undesirable
changes in the provincial fiscal state can put increased pressure on government to cut

costs and increase revenue.
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Provincial Economic Relevance of Forest Industry

In order to better contextualize economic relevance, we divide Canadian
provinces into three relative groups with respect to the economic relevance of the forest
industry- high, medium and low. Figure 2a illustrates the average proportion of GDP
contributed by the forest industry for select Canadian provinces from 1997 to 2015.
Prince Edward Island is excluded due to its size. The Canadian provinces can roughly be
grouped in three categories in terms of the economic relevance of the forest industry in
terms of its contribution to provincial GDP - British Columbia (BC), NB, and Quebec
(QC). NS, Ontario (ON), and Newfoundland (NL) have medium dependence. Manitoba
(MB), Alberta (AB), and Saskatchewan (SK) have low dependence.

The NB provincial average is more than twice that of NS, annually. As of 2015,
the NB forest industry contribution to provincial GDP was 3.46%. The NS forest industry
contribution was 1.29%, with the average of the country as a whole at 1.41%. Detailed
annual changes for NB and NS are compared in Figure 2b. The NB forest industry has
contributed more to the provincial economy in every year during the observation period

(1997-2015) than in NS.
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Figure 2a. Average percent of forest industry GDP by province 1997-2015
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Figure 2b. Forest industry as a percentage of provincial GDP 1997-2016

The forest industry contribution to provincial employment is another measure
provided to understand economic relevance. The total number of direct forest industry
jobs as a proportion of all jobs is calculated between 1997 and 2016 for NB and NS and
presented in Figure 3. These results are consistent with the GDP measures for NB. The

NB forest industry is an important employer in the province. Not surprisingly, with a
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larger proportion of its provincial GDP in forestry, NB also has a larger proportion of

provincial employment in the forest industry than does NS.

Forest Industry % of Provincial Employment
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Figure 3. Forest industry employment as a percentage of total provincial
employment

The forest industry proportion of provincial employment has declined from 1997

to 2016. In NB, the forest industry proportion of provincial employment began to
stabilize in 2008 at approximately 3.5%. In NS, the forest industry proportion of
provincial employment is at its lowest level in the last 19 years at just over 1%. By
considering harvest levels during this time period a clearer picture emerges. Figure 4
compares forest industry employment in terms of jobs per 1000 m® of timber harvested
and primary wood products imported. Forest industry employment per cubic meter of
timber tends to be higher in NS than in NB and follows no clear pattern over time.
However, in NB, the forest industry seen a steady reduction in the number of jobs per

cubic meter of timber since 2007.
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Figure 4. Forest industry employment per 1000 cubic meter timber harvested and
primary wood product imported

Figure 5 shows the value of forest industry exports with respect to each forest
industry sub-sector for NB and NS. The figure illustrates the composition of each

province’s forest industry in terms of the value of exports and allows a comparison of

each sector between provinces. The NB forest industry is much larger in scale compared

to NS, and wood product manufacturing is more prominent in NB than NS. Pulp and
Paper exports are the main drivers of the economic value of the NB and NS forest

industries.
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Value of Forest Industry Exports
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Figure 5. Value of NB and NS forest industry exports by forest industry sub-sector

The NB forest industry has a higher level of exports compared to NS. However,
once corrected for the difference in harvest rates and primary import volumes, the value
of exports per cubic meter of timber is similar (Figure 6). It appears that the value of
forest industry exports/m’ of timber harvested, including primary wood products

imported, in NB has decreased. In NS, no clear pattern is evident.
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Figure 6. Value of Forestry Industry Exports Per Unit Volume of Timber

The total Crown revenue from the sale of timber harvested from provincial Crown
land is higher in NB than in NS. The annual total revenue from the sale of timber from
provincial Crown land harvested during the 1990 to 2015 period is shown in Figure 7
(data not available for NB prior to 1993). NB receives more revenue from Crown land
timber sales and since 2013 has increased that number. Total Crown revenue from timber

harvest on provincial Crown land in NS has remained relatively constant.

57



Total Revenue from Timber Harvested on Provincial
Crown Land
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Figure 7. Forest industry total revenue from timber harvest on Crown land

Figure 8 shows total revenue from timber harvested on Crown land per cubic
meter. Although the mix of what makes up the total revenue from timber harvested on
Crown land changes from time to time, approximately, 90% of revenue from timber
harvested on Crown land in NB comes from stumpage rates. In NS, approximately 70%
is attributed to stumpage rates and the remaining 30% is reforestation levees* (National
Forestry Database, 2017). Historically, NB has received more revenue per cubic meter of
timber harvested from Crown lands compared to Nova Scotia. As of 2015, the total
Crown revenue per cubic meter of timber harvested from Crown lands in NB and NS was

$18.06 and $15.20 respectively.

* Stumpage fees are “payments made to the Crown for timber harvested, usually based on a rate per cubic
metre of timber harvested.” Reforestation levees are “payments, usually made into a trust fund, based on a
rate per cubic metre of timber harvested. This fund helps cover the costs of silvicultural treatments on
Crown land” (National Forestry Database, 2017).
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Figure 8. Crown revenue/m’ of timber harvested on Crown land

Timber Harvest & Wood Supply Comparison

NB is a larger province with a higher proportion of Crown land and its forest
industry harvests a higher volume of wood than NS. Figure 9 shows the total timber
harvest compared to the total wood supply for NB and NS from 1990 to 2015. In the past,
NS harvested at a higher intensity, but since 2004 harvesting rates have declined and the
wood supply has been increasing. The NB wood supply declined in 2010 and harvesting
levels remain at rates above the supply from 2010 to 2015 (National Forestry Database,

2016).
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Forest Harvest Intensity Comparison
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Figure 9. Total provincial timber harvest and wood supply.

For a better understanding of which forests are more intensely harvested we break
down the harvest and wood supply by ownership. Figure 10 shows the NB timber harvest
and wood supply by ownership. The 2010 estimates of the private land wood supply
indicate a reduction in the expected timber supply from this source. During this time,
estimates of the Crown land wood supply have remained stable. However, data indicates
the harvesting rates on private and Crown have been equal to or above the supply
between 2010 and 2015. Additionally, the proportion of timber harvested on Crown land
and private land has changed. Between 1990 and 2004 the private land harvest was above
the Crown land harvest. Since the economic downturn in 2009 that trend has reversed and

the Crown land harvest is above the private land harvest.
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Forest Harvest Intensity by Ownership
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Figure 10. The NB timber harvest and wood supply by ownership.

NS is a smaller province than NB and has a smaller proportion of Crown land.
The NS Crown land harvest is less than the private land harvest and has never surpassed
the estimated wood supply (Figure 11). The private land harvest surpassed the estimated
private wood supply during the late 1990s but has declined since 2004. Estimates of the
private wood supply increased during the observation period (1990-2015) and remained

stable since 2005.
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Forest Harvest Intensity by Ownership
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Figure 11. The NS timber harvest and wood supply by ownership.

The role of land ownership for harvesting rates is not clear. In terms of the
demand for timber, one possibility is that smaller private operations are less effective at
reducing harvesting costs compared to larger operations that have access to larger land
parcels. Transportation costs may also play a role on the merchantability of the timber. In
terms of the supply of timber, it is important to note that in Canada the province does not
have the authority to regulate harvesting on private land. However, provincial policy with
respect to timber harvesting on Crown land can crowd out (increase supply and reduce
timber price) private land harvesting. Provincial policy may also play a role in either
treating timber on Crown land as a revenue stream or as an asset depending on the short

and long-term goals of the management strategy.
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Provincial Comparison with Reflection on Policy

Insights into differences in forest industry measures in NB and NS emerge when
comparing forest management policies. Recent changes to forest management policies in
NB and NS diverge in their approach to Crown land management. In NB, policy is
focused on increasing the amount of timber available for harvest in an effort to encourage
capital investment in forest industry infrastructure, stimulate job growth, and grow the
provincial economy (NBDNR, 2014). Further, the NB government has explicitly stated
that its goal is to harvest at 100% of the wood supply (NBERD, 2017, p.5). Special
measures have been taken to achieve this goal, such as seeking cabinet approval to export
timber harvested from Crown land (NBERD, 2017, p.7). This action likens Crown land
timber as an annual revenue stream, rather than an asset that may provide more economic
value with a longer-term perspective. Conversely, NS policy is committed to promoting
innovation and incorporating values beyond strictly short-term economic targets to
stimulate GDP and job growth. It is reasonable to assume that highly manufactured
(finished) products will generate more economic benefit than forestry and logging
activities and exporting primary wood products. Recently, NB has been successful at
increasing the export value of its wood-fabricated materials. However, export values are
lower than what was experienced in the late 1990s and early 2000s.

By guaranteeing wood supply through agreements that require an increase in the
volume of timber harvested from Crown land and a reduction in conservation forests
(Chaleur, 2014; JDI, 2014; Twin Rivers, 2014), the NB forestry policy provides security
for private forestry company capital investments and increases Crown revenues from the

sale of timber harvested on Crown lands. Harvesting methods, transportation costs, and
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fees for timber harvested from Crown land likely make it cheaper than timber from
private sources. In the case of NB, the wood supply from private land may not be
adequate to supply the demand, as indicated by the 2010 reduction in wood supply

estimates from private land.

New Brunswick Crown Forest Policy

The NB Conservative government released a forestry plan in 2012. The 2012 plan
maintained the annual allowable cut (AAC)’ for softwood lumber despite years of heavy
lobbying by industry for more wood (CBC, 2012). To ensure a sustainable hardwood
supply the 2012 forestry plan recommended a 20% reduction in the estimated hardwood
supply. Data from the National Forestry Database on provincial wood supply indicate
that this recommendation was not implemented. Other recommendations included an
increase in protected natural areas (PNA) to 9.4%. However, data from Statistics Canada
indicate no additional lands were designated as protected. NB has 4.64% of the province
designated as PNA, the lowest as a proportion of terrestrial provincial land in the country,
and NS has 9.71% of terrestrial land designated as protected natural area (Canadian
Council of Ecological Areas, 2016). Additionally, in NB, maintaining 28% of the Crown
forest as conservation forest (a reduction from 30%) and creating non-clear-cut
harvesting measures were advised (Auditor General, 2015). The 2012 plan was to be
effective through March 21, 2022, twice the length of the typical 5-year forest
management plan, in accordance with a recommendation made by the Crown Land Task

Force (2011). While many environmental groups viewed the plan as more balanced than

> Annual allowable cut is “the volume or area that may be harvested annually under existing regulations”
(National Forestry Database, 2017).

64



the previous Graham government’s 2009 forestry plan, the reduction in the conservation
forest was a concern (30% to 28%). The forest industry expressed its own concerns over
the 2012 forestry plan, citing an imminent halt of capital investments, vulnerability of
hundreds of jobs associated with any reduction in the wood supply, and an increase of
price for timber harvested on Crown land with the new forest management standards
imposed by DNR (CBC, 2012).
On February 27, 2013, the NB Premier, David Alward, received a letter from
James D. Irving, owner and co-CEO of the largest forest company in NB, concerning
Minister Northrup’s position on the 2012 policy of setting the conservation area at 28%.
Irving stated that:
Given the perilous state of the Provincial economy- rising Provincial debt, job
losses, and reduced revenues - I do not understand the strategy behind these
disruptive statements that put jobs and investment in jeopardy. NB is an export-
driven economy, and we must be competitive in the global marketplace. These
recent decisions are most detrimental to securing the province’s competitive
position. This situation is completely inconsistent with the good working
relationship with your other Ministers and their Departments (Halifax Media Co-
op, 2016, p.1).
In September 2013, the Premier re-shuftled his cabinet and replaced the Minister of
Natural Resources (CBC, 2013; Beckley, 2014). In March of 2014, the newly appointed
Minister of Natural Resources, under the same Conservative government, released “A
Strategy for Crown Lands Forest Management: Putting our Resources to Work.” The
forestry plan was a reversal of changes made in the 2012 forestry plan, increasing annual
allowable softwood cut by 660,000 cubic meters (20% increase) and reducing
conservation forest to 23% from the proposed 28% in 2012 (CBC, 2014a; NBDNR,

2014). According to a wildlife ecology professor at the University of New Brunswick and

one of 184 academics calling on the government to pause this plan and engage the public,
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“thirty per cent is the minimum required to protect these other [forest] values...we’ve set
this as a line in the sand and we’ve gone below it” (CBC, 2014a).

The controversial 2014 forestry strategy focused on increasing the amount of
softwood available to industry in exchange for industry investment to upgrade its mills.
“A key goal of this strategy, then, is to put the NB forestry sector in a stronger position to
thrive and compete - a sector that is able to sustain itself through the down periods in this
historically cyclical industry” (NBDNR, 2014, p1). The expected impacts included an
industry investment of $600 million, 500 new forestry jobs, an increase in GDP, an
increase in royalty revenue, and a savings of $10 million in government expenditures
(NBDNR, 2014). The document does not outline a specific management strategy nor
provide measurable performance indicators to meet the stated objectives. The document
is focused on the goal of obtaining more wood. The plan was criticized by academics,
environmental NGOs, ex-DNR ministers, and woodlot owners and associations for the
lack of public consultation, a reduction in conservation forest, unfair treatment of
woodlot owners, and a primary focus on wood supply (Beckley, 2014; CBC, 2014b;
CBC, 2014c). According to a former Minister of Natural Resources:

I don’t know who is controlling everything right now. It doesn’t even seem to be

the politicians to tell you the truth...It seems like the lobbying power of some of

the industries is so great now that they don’t even go to all the politicians, they go
to one or two and this is how decisions are being made. This is scary (CBC,
2014c).

The 2014 forest policy resulted in 25-year contractual agreements between the
government and numerous forest companies. Prior to the establishment of this policy,

Parenteau (2013, p.109) referred to other industrial attempts at lobbying for guaranteed

wood:
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The recommendation that the mills be guaranteed a wood supply would
potentially place a legal onus on the state to meet that requirement; this would, in
an unprecedented manner, fulfill one of the core values of corporate control
making Crown land agreements approximate private land ownership to the
greatest possible extent.

Subsequently, this arrangement is what occurred in 2014 (Chaleur, 2014; JDI,

2014; Twin Rivers, 2014) with the agreements between forestry companies and the

government.

Nova Scotia Crown Forest Policy

In 2011, NS issued its current natural resource strategy “The Path We Share, A
Natural Resources Strategy for NS 2011-2020.” This strategy was the result of a three-
tiered process with a citizen engagement phase, followed by a stakeholder
engagement/technical expertise phase, and a concluding phase with the government
assembling a 10-year plan informed by the outcomes of the other phases (NSDNR,
2014).

The citizen engagement process was led by Voluntary Planning, a third-party
facilitator independent of the government. During Phase 1, citizens of NS were able to
contribute their opinions on the management of natural resources. In total, twenty-seven
community meetings were held across NS in 2008 with about 2,000 in attendance. About
600 written submissions were received and reviewed by a committee and posted online.
Five key values expressed by NS citizens, and subsequently reflected in the strategy,
were sustainability, diversity, collaboration, transparency, and informed decision-making

(Voluntary Planning, 2009).
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Phase 2 of the process convened technical panels to conduct research on five
natural resource topics, including forestry, with recommendations presented in 2010. The
panel addressing forestry was divided on its conclusions, resulting in two reports, the
Bancroft/Crossland Report and a minority report by Jon Porter. The Bancroft/Crossland
Report recommended substantial changes in forestry management practices to conserve
biodiversity and forest resources, including recommendations on clear-cutting,
herbicides, and whole-tree harvesting practices. These were not recommended by the
report submitted by Jon Porter. DNR considered both reports and issued the final
strategy. The forestry component of the final natural resource strategy includes
commitments to amend how forest resources on Crown land are allocated and managed,
with attention to the economic, environmental, and social benefits. Additionally, there are
commitments to promote innovation in timber harvest, such as increasing value with
higher-end products. Other commitments included a reduction in clear-cutting, review
and redesign of silviculture (growing/cultivating trees) programs, limitations on
herbicides, and an evaluation of the effects of enforcing an AAC (estimated annual wood
supply) on Crown land (NSDNR, 2014).

On paper, the commitments appear to move away from the status quo and toward
a more collaborative model that encompasses a perspective broader than harvesting more
timber. There are several examples of change, albeit slowly implementation to date: (1) a
pilot community forest (Scrine, 2014); (2) a 12-company consortium working with the
most recent Crown land acquisition (NS10, 2016); (3) the rescinding of the Stora Act

(1969) and its replacement with a Forest Utilization License Agreement (2012); and (4)
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an attempt at a cultural transition in DNR from technocratic to more collaborative
(NS10).

The transition has been gradual. A former woodlands manager at the Resolute
pulp and paper mill, formerly Bowater, was selected to participate on the forestry expert
panel. The Bowater mill closed in 2012 and the NS government purchased the land,
expanding Crown lands in the province. The former woodlands manager was hired as the
Executive Director of the Renewable Resources Branch at the DNR. This hiring caused
controversy. Some of the lead members of the forestry technical panel stated that the hire
was “for the status quo” and showed “industry has become inseparable from DNR”
(Chronicle Herald, 2014). Additionally, DNR held closed-door meetings with Northern
Pulp, which resulted in greater allocations of wood from the newly acquired western
Crown lands, at the same time that it initiated a public involvement process (Western
Crown Lands Planning Process) to solicit input on how best to manage the western
Crown land (Northern Pulp, 2014). Finally, a reduction to a single project of the
ambitious community forests projects (originally seven projects) left some stakeholders
skeptical of the heralded breakaway from the status quo (NS1; NS2; NS3; NS5; NS12;
NS14; NS15). Nevertheless, both NS governments, which have been in power during the
creation and enactment of the more open strategy, have expressed their commitment to
reform.

Discussion

Economic Characteristics of NB and NS

NB and NS have similar sized economies and both provinces have struggled to

promote economic growth since the 2009 recession. The provinces also share a similar
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level of net debt with the distinction that NB’s net debt has increased over the last
decade. These economic challenges highlight the complexity of balancing the various
goals of natural resource management.

The economic relevance of the forest industry, measured as the proportion of
provincial GDP, shows that the NB forest industry exhibits a high degree of economic
relevance (approximately > 2.5% of GDP), as do the forest industries in the provinces of
BC and QC. The forest industry in NS exhibits a more moderate degree of economic
relevance (1 — 1.5% of GDP), as do the forest industries in the provinces of ON and NL.
The economic relevance of the forest industry in MB, SK, and AB is low (<1% of GDP).

The forest industry in NB represents a large proportion of provincial employment.
This proportion fluctuates with harvest volumes but employment per cubic meter of
timber harvested and primary wood products imported indicates that, since 2008, forest
industry employment is decreasing in terms of jobs per cubic meter of timber. In NS, the
forest industry proportion of provincial employment has declined, likely a result of
decreasing harvest volumes. In terms of jobs per cubic meter of timber, the NS forest
industry follows no clear pattern. The difference in the scale of forest operations in NB
and NS is likely a main driver in the observed differences expressed as jobs per cubic
meter of timber. Larger forestry operations are more likely to be able to economically
justify investment in capital to mechanize processes, reducing labor requirements and
decreasing the cost of production per unit of output.

Although the NB forest industry has a higher level of exports than NS, the
subsector share of the total value of exports is similar in each province with the pulp and

paper subsector dominating the value of exports.
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In NB, total Crown revenue from the sale of timber harvested on Crown land is at
its highest level during the 22-year observation period. This is due to both an increase in
the volume of timber harvested from Crown land and an increase in stumpage rates in
2013. Because of the smaller proportion of Crown land in NS, timber harvested from
Crown land plays a less prominent role in the province’s forest industry. In NS, the total
revenue from the sale of timber from Crown land has remained relatively stable and well
below NB due to lower harvest volumes. Similar to NB, fees for timber harvested from
Crown land in NS also increased in 2013; however, the rate remained below that of NB.

The total annual timber harvest in NB is almost three times that of NS. NB
consistently harvests close to its estimated annual wood supply, a goal that is explicitly
stated in the 2015 natural resource annual report. Both provinces have occasionally
harvested beyond the estimated wood supply during the observation period (1990-2015).
In NS harvest volumes exceeded the estimated wood supply for three consecutive years
during this period. In NB, harvest volumes exceeded the estimated wood supply from
1997 to 2000 and 2010 to 2015.

Prior to 2004, the majority of timber harvested in NB was from private land. More
recently this has reversed and currently the majority of timber harvested in NB is from
Crown land. Timber harvested from private land in NB decreased between 2004 and
2009 but began to increase in 2011. Annual wood supply estimates for timber from
private land decreases by over 40% from 6.4 million cubic meters to 3.7 million cubic
meters. The reason for the reduction is not clear. NS has maintained a lower and more
consistent Crown land timber harvest. Since 2004 timber harvest on private land in NS

has declined and the estimated wood supply on private land has increased.
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Political-Economic Context of NB Forestry

The licensing system for Crown land in NB, which has turned into 25-year
agreements between the government and industry (NBDNR, 2014) that guarantee a wood
supply to a small number of companies, leaves minimal space for other companies to
enter the market. A constrained policy environment is evident in the limited range of
public values that are accommodated, as compared to the natural resource strategy in NS.
The 2014 NB forest policy and the MOU between J.D. Irving and the NB Minister of
Natural Resources that preceded the 25-year contracts are demonstrative of the policy’s
economic-focused objectives:

Whereas the spirit and intent of this agreement is to ensure the ongoing global

competitiveness and sustainability of Irving’s forestry operations in the province

of New Brunswick, by accomplishing the following: (i) growing the wood supply
in an environmentally sustainable manner; (ii) working together to improve
efficiencies and reduce costs; (iii) sustaining and attracting investment and
economic activity to the Province; and (iv) creating employment and

security for the Provincial supply chain (J.D.Irving, 2014, p.1).

Evidence exists that many citizens of NB oppose the industry path of increasing
wood supply (Nadeau et al., 2007; “184 professors demand halt to Crown forest policy,”
2014), yet the Government of New Brunswick has guaranteed this approach. The
“apparent bias to economic development and industry” is cited in the Auditor General
Report (2015, p.117) with the “unstated employment and economic development purpose
for both the Crown and private silviculture programs” (2015, p.117). NB focuses and
relies on the maximization of economic advancement through the exploitation of natural
resources, including Crown forests.

The NB forest industry petitioned the provincial government in 2011 to maintain

the amount of Crown land available for harvesting (CBC, 2011). Despite lobbying by
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industry, the 2012 forest strategy recommended no increase in the softwood annual
allowable cut (AAC) and proposed a reduction of the hardwood AAC. Nevertheless, the
2014 forest strategy effectively increased the amount of Crown land accessible for timber
harvest. Data from the National Forestry Database indicate the wood supply, also known
as the AAC, was reduced in 2010 for timber from private, non-industrial sources.
Although most jurisdictions estimate wood supply by ownership, the province does not
regulate harvesting on private land. Since the 2010 reduction, according to the National
Forestry Database (2016), the annual wood supply estimate has remained unchanged for
all timber sources despite recommendations from some provincial forestry professionals
for a reduction (National Forestry Database, Potential Harvest Table 2.1.1.1).

Although industry has lobbied for increased access to timber to guarantee the
mills’ wood supply, industry received cabinet approval in 2014 for the export for
processing of more than 120,000 cubic meters of pulpwood from NB Crown land as
permitted by Section 68 (2) of the Crown Lands and Forests Act, SNB, 1980, ¢ C-38.
Furthermore, the NBDNR states in their 2015-2016 annual report that, to achieve the
objective of fully utilizing the wood supply AAC, an initiative to export 330,000 m’ of
biomass and 50,000 m’ of pulp requires an increase in forest harvest intensity (NBDNR,
2016, p.9). These initiatives appear to contradict the Crown Lands and Forest Act Section
68 (3). This section dictates that licensees should not harvest Crown timber if it can be
reasonably concluded that it is not possible to process the timber within the province
(Crown Lands and Forests Act, SNB, 1980, ¢ C-38.1). These are inconsistences that exist
between the actions of government departments and the Acts that govern these

departments.

73



The 2015 Auditor General Report assessed Crown forest management in NB with
a specific focus on silviculture and the role and responsibilities of the DNR and the
Forest Products Commission relating to private wood supply. The report concluded:

Past silviculture efforts will contribute to improvements in the future supply of

timber. However, during our audit period of 2009 to 2014, the Department fell

short in fulfilling some of its related management and oversight responsibilities.

This includes not updating the forest management plan and agreement; failing to

enforce compliance with treatment standards and not completing licensee

performance evaluations, in addition to not keeping the public informed on the
state of the Province’s forest and impact of the Department’s silviculture
activities. We have also concluded the Department has not acquired silviculture
services with due regard for economy and efficiency (2015, p115-116).

The Auditor General found that DNR granted nearly $1 million in exceptions to
one licensee and noted “the Department consistently made exceptions and granted special
considerations to that licensee” (2015, p141). Additionally, the province has spent an
estimated $29 million per year on the silviculture program for Crown land for the last
five years, yet there is not a process in place to determine if value is generated from this
expenditure. Accountability is lacking. Throughout the report, the Auditor indicates how
DNR has not followed the Crown Lands and Forests Act (1980) and recommends
adhering to these regulations (Auditor General, 2015, p.120, 134, 157, 175, 176, 181,
198, 199). Sustainable harvesting rates may be related to the accounting framework
adopted by the province. If the accounting framework fails to consider the depreciation of
its assets (Crown forest) and the degradation of the environment, the province will end up
poorer even as it extracts more resources (Stiglitz, 2005, p.15).

The report describes an unstated but “apparent bias to economic development and

industry” (Auditor General, 2015, p.117). This becomes apparent in operational

flexibility, such as the relaxation of planting standards, financial exceptions for
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deficiencies of compliance, and the delay in forestry strategies for government to find the
means to “help industry be more competitive” (Auditor General, 2015, p.117). However,

as stated by Parenteau, “40 years of state accommodation and outright assistance has not

created a strong market position for provincial firms” (2013, p.108).

NS’s accounting framework may fail to properly account for asset depreciation
but, due to its low harvesting rates, this effect is less pronounced. Furthermore, recent
policy developments in NS indicate that the province’s accounting framework is
beginning to include a broader range of social values, though implementation of these
reforms remains slow. NS has a high proportion of private land and low economic
dependence on the forest industry. However, harvesting rates exceeding the estimated
annual wood supply in the past are evidence that the province is not immune to the

institutional failures and challenges of managing forests in a sustainable manner.

Economic Relevance and Policy-Making in two Maritime Provinces

The Maritime Provinces of Canada have lagged the country as a whole with
respect to economic performance in the past several decades. This problem has become
even worse since the 2008 financial crisis, as indicated by the stagnation of GDP growth
in NB and NS. In the period 2003/2004-2015/2016, NB had the third largest net debt per
capital increase in Canada at $7,802, with NS at $2,885 over the same period. The net
debt relative to GDP also increased by 8.9% in NB and fell by 3.6% in NS during the
same period (Eisen, Lammam, & Palacio, 2016). As provincial debt obligations increase,
ministers face rising pressure to cut costs and increase revenue in their respective

departments. “The provincial government is a self-interested party and the Minister
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empowered to act in this regard is also responsible for managing (and producing revenue
from) Crown forests” (Floyd, Ritchie, & Rotherham, 2012, p.35). Adverse economic
circumstances may undermine the government’s political will or ability to negotiate
appropriate contractual terms with private interests for the allocation of public resources.
High unemployment, low growth, and high provincial debt have challenged the
economies of the Maritime Provinces. These features make natural resource development
an inviting target for potential economic benefit. As warned by Stiglitz, adequate
institutional oversight is necessary, with the capability of developing, enforcing, and
evaluating policy, to prevent nations from experiencing the negative externalities of
resource development, including: unsustainable resource extraction rates, reduction of
long-term economic assets for smaller short-term economic gains, and ecological
degradation.

On the other hand, the government of NS earns substantially less revenue from
the sale of timber harvested on Crown land than NB because the province harvests less
Crown wood and does not earn as favorable a rate per cubic meter. Employment in the
NS forest industry has been declining with harvest rates. It is not clear how jobs per cubic

meter of harvest is evolving in the province.

Conclusions

The economic relevance of the forest industry, in terms of its proportion of GDP,
is much higher in NB than in most other provinces and is responsible for a higher
proportion of provincial employment than in NS. However, by analyzing jobs on a per

cubic meter of timber basis, an investment in capital to reduce labor costs has resulted in
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a reduction of jobs per cubic meter of timber harvested in NB. Forest industry
employment in NS is a small proportion of provincial employment and forest industry
jobs have been declining with harvest rates.

Institutional failures highlighted in the 2015 Auditor General’s report are critical
of current NB forest management in providing effective oversight to ensure adequate
economic returns for forest resource use. These institutional failures, combined with an
increase in net debt per capita and the net debt to GDP ratio, create a strong bargaining
position for corporate interests. The primary focus of the provincial Crown forest policy
is one of the pillars of sustainability (economics), which, as presented, could diminish
provincial natural resource assets. The high economic relevance of the forest industry in
NB may be responsible for shaping provincial forest management practices that grant
favorable terms to forestry companies. The goal of such policy is to encourage private
investment in forest industry infrastructure to improve local economies and generate
employment and revenue for the government. This accommodation is illustrated by the
focus on wood supply contained in the 2014 NB forest policy and the lower percentage of
PNAs compared to other provinces. With annual harvest rates exceeding the estimated
annual wood supply on both private and Crown land and the lowest percentage of PNAs
in the country, the commitment to sustainable forest management in the province is
primarily focused on short-term economic development.

The forest industry in NS has been declining. A reduction in the volume of timber
harvested from private land is mainly responsible for the decline. As the industry
continues to decline, the government has initiated steps toward incorporating social and

ecological values in natural resource policy through public participatory processes. The
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shift in policy to include public values in Crown forest management is nothing less than
the result of a number of forcing agents, including, but not limited to: a decline in the
forestry industry, the need for a diverse economy, a strong coalition pushing for change,
and a push for a cultural change in the Nova Scotia Department of Natural Resources.
Whatever the catalyst, the Crown forest policies of these two Maritime Provinces have

diverged (NBDNR, 2014; NSDNR, 2010).

Limitations and Further Research

The economic benefit derivable from the forest industry can be constrained by
either under-development or over-development of the resource. The relationship between
economic growth and forest harvest intensity is not linear. Provinces that are able to
account for and legitimize the market and non-market values of unharvested timber (i.e.,
environmental services, ecological economics, social benefits, etc.) and define economic
success in terms of current and future harvest can select an optimal harvest rate that
maximizes economic benefit while protecting the sustainability of their forest resource.

Future research on the market structure of the forest industry could provide
insight on how firms compete for primary input (e.g., timber) and the influence of forest

industry market structure on government policies.
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CHAPTER III: PARTICIPATORY PROCESSES FOR PUBLIC LANDS: DO
PROVINCES PRACTICE WHAT THEY PREACH?
LAUREN MILLER'
University of New Brunswick, Fredericton, NB
SOLANGE NADEAU?
Natural Resources Canada, Quebec City, QC

This research analyzes the current spaces for public participation in Crown (public)
land management through a comparative study that focuses on the Canadian provinces of
New Brunswick and Nova Scotia. We define spaces for public participation as
opportunities for meaningful public involvement in the decision-making arena of forest
management. We examine the experiences of public participation in these provinces in an
exploratory study comparing perceptions of participatory processes and outcomes of the
processes in these two provinces based on fifteen years (1999-2014) of informant
experience. The objective is to more fully understand the barriers and bridges to
meaningful public participation and relate these perceptions to on-the-ground
implementation. A primary goal is to understand how, over time, processes with
unsatisfying outcomes shape the perceptions of the participants. Rather than focus on one
particular participatory process, this comparative study assesses participation over time to
identify the limitations in the participatory environments of these two provinces. We take
a qualitative research approach using semi-structured interviews with 42 forestry
stakeholders, combined with participant observation and document analysis. This
research reveals (1) the importance of historical and cultural context as ongoing power
imbalances shape the current dialogue and spaces for participation; (2) periods of robust
and sound attempts at public participation in both provinces, with disappointments in
implementation giving rise to a sense of futility, a closed system, and mistrust of
government and industry over time; (3) a system of privileged access in opposition to the
ideals of deliberative democracy and an equitable decision-making process; (4) in New
Brunswick, public land policy implementation that is not reflective of participatory
processes or of interests outside government and industry; (5) recent efforts in Nova
Scotia to incorporate values outside the government-industry policy realm, demonstrating
an attempt to shift toward a more collaborative system for public land management.

KEYWORDS. Public participation, governance, agency-client relations, capture, Crown
land, public land, New Brunswick, Nova Scotia, sustainable forest management
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Introduction

Natural resource decision-making is hardly ever clear-cut due to the dynamic,
multifaceted, interdependence of our socio-ecological and economic systems. Decision-
making on public land can be especially challenging as policy-makers are tasked with
balancing diverse societal values with environmental and economic goals in the best
interest of the public. To address this complexity, transparency and the inclusion of
diverse values and knowledge in the decision-making arena are essential. Sustainable
forestry has emerged as an approach to forest management that aims to integrate social
goals with the ecological and economic needs of present and future generations.
According to the United Nations Forum on Forests:

The sustainable management of all types of forests is vital to facilitate

transformative change and address major challenges, such as poverty eradication,

economic growth and sustainable livelihoods, food security and nutrition, gender
equality, cultural and spiritual values, health, water, energy production, climate
change mitigation and adaptation, combating desertification, the reduction of dust
and sand storms, biodiversity conservation, sustainable soil and land management,

watershed protection and disaster risk reduction (United Nations Forum on Forest,
2015, p. 5).

The pursuit of sustainable forest management imparts an expectation of change in the
relations with stakeholders. Some level of public participation is needed to gauge public
values for achieving the social goals of sustainable forestry. While traditional natural
resource management has often relied on top-down, technocratic decision-making
(Weimer and Vining, 1999), public participation in natural resource decision-making is
on the rise worldwide.

The Canadian government and the provinces committed to the paradigm of

sustainable forest management (SFM) for public land in the mid-1990s (Canadian
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Council of Forest Ministers, 2004). In 2006, the Canadian Council of Forest Ministers
Status Report stated:

Forest practices should reflect social values in order to be effective as a mean of

moving towards sustainability. This is why Canada’s jurisdictions encourage

public involvement in their forest management decision-making processes to
incorporate the full range of social value and ensure a quicker response to changes
in these values over time. Those involved in those processes have commented that
they are fair and worthwhile, despite the complex and demanding nature of the
exercise. Developing policies and practices that meet the social values of

Canadians will not support the goals of sustainability if compliance to the forest

management standards defined through these policies and practices is low.

Canadian jurisdictions carry out regular compliance assessments and the rate of

compliance has generally been found to be high, demonstrating that standards are

being successfully enforced (CCFM, 2006, p.177).

However, there is no compliance information provided for New Brunswick and
Nova Scotia. Since over 90% of Canadian forests are publicly owned and managed by the
territories and provinces, the forest management approaches and results for meeting
sustainable forestry goals vary by province. New Brunswick (NB) and Nova Scotia (NS)
have pursued different policy solutions for the sustainable management of their forests.
Each has its own mandate to manage public land but, for both, incorporation of public
values through public participation remains a challenge. National indicators do not
adequately reflect the experience in these two provinces.

This exploratory study assesses the challenges to the social goal of sustainable
forestry, with particular attention to the avenues for public involvement for different
policy-organizational environments within a single federal framework. Much of the
research on public participation has focused on case studies that have assessed a variety

of concepts related to public participation including: roles of stakeholders, incorporation

of public values in decision-making, resolution of conflict, satisfaction level of interest
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groups, perceptions of the collaborative experience and trust (Anderson and Yaffee,
1998; Carr and Sellin, 1998; Beierle and Konisky, 2000; Germain et al., 2001; Hoppner,
2009; Stringer et. al., 2006). Additional case study research has assessed the utility of
specific participatory techniques (Chess and Purcell, 1999; Parkins and Davidson, 2008).
Other research has attempted to aggregate case study research to create a typology for
participatory processes (Beckley et al., 2006; Chess and Purcell, 1999; Rowe and Frewer,
2004). The present study provides a unique perspective by assessing numerous
participatory processes in two distinct participatory environments as they evolve through
time, covering the past 15 years (1999-2014). This approach is used to address how
processes with unsatisfying outcomes shape the perceptions of the participants over time
toward the policy and decision-making realm of Crown forest management.

Canada, with the third-largest forest area in the world, and a commitment to
sustainable forestry, provides a foundation for a comparative study of participatory
processes over time through a provincial lens. With consideration of the government
culture that has shaped forest policy in NB and NS since the start of the industrial era, we
examine the outcomes of 15 years of attempts at public involvement. Furthermore,
through key stakeholders’ perceptions, we have attempted to identify the barriers and
bridges that impede or facilitate non-traditional stakeholder involvement in the policy and

decision-making realm of forest management on public land.

Historical-Cultural Forestry Context

Whether the topic is budworms, wood allocation, conservation forest, land tenure

or others, according to Baskerville (1995, p.37), “New Brunswick always seems to have a
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forestry problem that is the basis of local debate.” From the time of the earliest
inhabitants to the present era, the people of NB and NS have had close ties with the forest
and have used forest resources to meet various needs. Although the values and uses of
Crown forest differ among stakeholders (e.g. spiritual, aesthetic, ecological functions,
recreational, timber harvest, etc.), the primary influence on Crown forest has been the
economic engine of the pulp and paper mills. “The pulp and paper mills hold incredible
power in communities such as Atholville, Bathurst, Dalhousie, Edmundston, and
Newcastle in NB and Abercrombie, Liverpool, and Port Hawkersbury in NS (Sandberg,
1992, p.11).

While many citizens feel solid connections to their forests, public participation in
public governance has had mixed outcomes. A sound, institutionalized, and consistent
process has yet to be established in either province. Public involvement in natural
resource management has been on the rise in the 21* century. According to Baskerville
(1988, p.316), “the current trend in Canada is toward direct public participation in the
technical aspects of management design.” Despite the national commitment to
sustainable forestry (Canadian Council of Forest Ministers, 2004, 2006), New Brunswick
and NS have been slow to incorporate public values in the management of forest
resources.

This research focuses on the experiences of key forest stakeholders who have
participated and, or attempted to participate in Crown land governance over a 15-year
period (1999-2014). Forests are important for all citizens of both provinces; however, this
research focuses on those participatory processes that are not specifically designed to

address the Crown’s obligation to consult First Nations. In NB and NS, First Nations’
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rights over the land were established in formal treaties with the British Crown in the early
18™ century and the Supreme Court of Canada has supported timber rights for First
Nations in two cases (Wyatt et al., 2015). Regarding general public involvement,
numerous published reports have called for more robust, inclusive, and institutionalized
public participatory processes (Nadeau et.al, 2007; NBDNR, 2004; NBDNR, 2005;
NBDNR, 2007; NSDNR, 2011; NSDNR, 2013; Select Committee, 2004). Both provinces
have attempted episodic and mostly reactive participatory processes, with varying

degrees of success (see Beckley, 2014).
New Brunswick

The province of NB has an area of approximately 73,000 square kilometers with
forest coverage estimated at about 84%. Fifty-one percent of the forest represents Crown
land managed by the provincial government’s Department of Natural Resources “in the
best interest of its citizens” (NBDNR, 2004). The legal foundation of Crown forest
management is the Crown Lands and Forests Act (1982). While Crown land covers about
half the province, small private owners control 29% of the forestland with an estimated
41,900 woodlot owners (Floyd et al., 2012), industrial freehold accounts for 18% of the
forestland, and 2% is owned and managed by the federal government (Martin, 2003).

In the early years of colonization, NB sought foreign investment in resource
extraction to increase jobs, provincial revenue, and electoral support. However, due to the
boom-and-bust nature of resource development, by the 1920s there was a decline in the
demand for lumber (Sandberg, 1992). Throughout the early 20™ century licenses were

granted to harvest lumber on Crown land without any requirement for accountability. A
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few rules and regulations were in place, but requirements and enforcement were minimal.
By 1915 the first pulp and paper mill was erected following the consolidation of
numerous sawmills and widespread Crown forestland being allocated to fewer licensees.
The transition from sawmill to pulp and paper was accelerated by the lumber market
depression in the 1920s. As the sawmills struggled, the government began aggressively
pursuing Crown land leases with pulp and paper companies (Parenteau, 2013). Pulp and
paper emerged as the dominant industrial player with soaring post-World War II demand
(Martin, 2003). By 1992, six large transnational corporations dominated the forest
industry in NB. Today there are four companies holding Crown licenses under a license
system (Crown Lands and Forests Act) created in 1982 (Martin, 2003).

The Crown Lands and Forests Act divides public land into ten “evergreen”
licenses of 25-year duration. With governmental oversight, forest management is
assigned to companies with timber-processing facilities (Wallace, 2012). The provincial
Minister of Natural Resources reviews forest management agreements every five years
and if performance is satisfactory, the license continues for another 25 years (Martin,
2003). In 2002 and 2003, the New Brunswick government added a requirement for
Environmental Management (EM) and Sustainable Forest Management (SFM)
certifications, with the SFM to be determined by the companies. Both of these systems
are third-party certification systems and typically voluntary (Holloway, Jordan & Smith,
2008). SFM contains the option to add an institutional form of public participation,
otherwise lacking in New Brunswick, with the selection of the Canadian Standards
Association or the Forest Stewardship Council certification, which requires stakeholder

advisory boards. However, all Crown licensees maintain Sustainable Forest Initiative
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(SFI) licenses, which do not maintain a public participation component beyond the
dissemination of educational material (Ozinga & Krul, 2004). While not required by SFI,
most companies in New Brunswick have established forestry advisory committees
(Parkins et al., 2006). The province also issues sub-licenses to other commercial timber
users, mostly sawmills.

The forest industry in NB has declined substantially over the 21* century. Since
2000 nearly 50% of industrial jobs have been lost (Wallace, 2012). The balance of trade
of forest products has spiraled downward from $2.5 billion in 2000 to $1.4 billion in
2015 (NRC, 2016). However, throughout the recent market crash (2004-2008), wood cut
from Crown land remained moderately steady. The woodlot owners’ market for selling
wood has taken the largest hit in the total volume sold through the province’s marketing
boards (Parenteau, 2013) with a decline of 60% (1.1 million to 400,000 cords).
Investment in the restoration of the forest industry and the creation of jobs remains a
primary goal of the government.

The most recent forest policy promulgated in 2014 by the Alward government has
caused extensive debate because it undermines the previous Alward government’s 2012
forest plan. In 2012, Minister Bruce Northrup (under the Alward government) presented a
forest plan that maintained 28% Crown forest as conservation forest’. This plan was a
culmination of eight years of debate following a comprehensive study by a consulting
company (Jaakko Poyry), public consultations, and the input of numerous task forces
(Erdle Task Force (2008), Private Land Task Force (2011), Crown Land Task Force

(2011)). Although the 2012 plan received mixed responses at the time, with the

3 Conservation forest includes protected areas, habitat management zones, and riparian and wetland buffer zones. Timber extraction is
possible in habitat and buffer zones if non-timber objectives can still be met (Erdle Task Force, 2008).

90



appearance of the 2014 strategy, many of those involved retrospectively expressed
satisfaction with the 2012 policy direction.

The 2014 forestry strategy was released by the same Conservative government
without additional public consultation or dissemination of information about the process
in the run-up to an election. The cabinet was rearranged and Minister Paul Robichaud
from economic development replaced Minister Bruce Northrup in overseeing natural
resources in 2013 (Beckley, 2014). The 2014 forest strategy, Putting our Resources to
Work: A Strategy For Crown Lands Forest Management, led to contracts between the
government and industry guaranteeing additional harvesting of about 20% softwood for
25 years. Much of the policy was a complete reversal of the 2012 forest strategy and
reduced the conservation forest to 23% (Beckley, 2014). According to Anderson and
MacLean (2015), this policy resulted from the analysis of a narrow range of policy
alternatives, ignoring recommendations by the conservation coalition that focused on
adaptive management and public participation. Because one of the main focuses of the
new policy is job creation, former Premier Alward® stated “it’s about putting more boots

in the woods and the mills” (CBC, 2014).

Nova Scotia

Crown land in NS is “all or any part of the land under the administration and
control of the Minister of Natural Resources” (NSDNR, 2013). The two Acts governing
the harvest of Crown land are the Crown Lands Act (1989) and the Scott Maritimes

Limited Act (1965). Crown land is currently estimated at about 15,400 square kilometers,

4 Recently, alternative media outlets have exposed correspondence between the major industrial player in New Brunswick and former
Premier Alward. To access the documents, refer to http://halifax.mediacoop.ca/story/exclusive-when-billionaire-writes-you-
listen/34417
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29% of the provincial land base. Nearly 70% of the remaining land base is held in private
hands, a distinction from most other provinces. Of the total area of NS, about 77% is
forested (42,750 square kilometers) and 68% of the forestland is privately owned with
approximately 30,000 woodlot owners (Sandberg and Clancy, 1996).

Nova Scotia never became as reliant on one staple as did NB (Burrill and McKay,
1987). NS depended on the exploitation of natural resources other than wood, such as
coal. However, by the late 1800s, the province had set up the “Big Lease” (1899) on
Cape Bretton Island, the only contiguous, extensive piece of Crown land left. The lease
included a generous offer to a large foreign pulp and paper company in which there were
two pulp mills built with an annual set fee and no stumpage rate (fee paid to government
for the amount of wood cut on public land) collected for 640,000 acres of forest under
lease for 33 years, later extended to 99 years (Sandberg, 1992). This began an era of
corporate consolidation of forested lands in NS (Sandberg and Clancy, 1996).

By the mid-twentieth century, the government of NS was actively recruiting
foreign capital investment in new pulp and paper businesses. Agreements were reached
with a few companies, some of which were secured and enacted through legislative acts-
the Stora Forest Industries Limited Agreement Act (1959) and the Scott Maritimes
Limited Act (1965). The terms for both of these companies were favorable, long-term,
and focused on the most economical manner to harvest the forest. The Stora Act was
originally set up as a 50-year agreement on 40% of the province’s Crown land, or 11% of
the province. This Act was repealed in 2012 during a time of bankruptcy for the mill
company, economic struggles in the forest industry at-large, advocacy to repeal this Act,

a transition to a new Natural Resource Strategy (2011), and an attempted cultural
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transition program in the NS Department of Natural Resources (NS10). The Scott
Maritimes Limited Act remains in place. Nova Scotia has moved forward on a single
community forest pilot project and, on some Crown land, has transitioned toward
implementation of Forest Utilization License Agreements, a new form of renewable
licensing, Unlike New Brunswick, Nova Scotia does not have a uniform Crown license
system. There is also no requirement for third-party certification on Crown land;
however, a recent Minister of Natural Resources has committed to and then retreated
from a Forest Stewardship Council requirement (Ecology Action Center, 2016).

The most recent strategy for Crown land governance is contained in The Path We
Share, A Natural Resource Strategy for Nova Scotia 2011-2020 (NSDNR, 2011). In a 24-
Month Progress Report published in August 2013, the province admits that is has
achieved few of the 32 action items outlined in The Path We Share. Following the 2013
update, the Department of Natural Resources recognized the slow progress towards
actualization of the plan, but reemphasized the unofficial motto of “the status quo is not
an option” and their commitment to transformative change (NSDNR, 2013, p. 6). The
extent of transformative change has been under scrutiny due to disappointment in the
latest public involvement process, the Western Crown Land Planning Process in 2013-
2014 (Northern Pulp, 2014) and the reduction of the community forest pilot projects to
one project of a smaller size than expected (Scrine, 2014). Over twenty years ago
Sandberg and Clancy (1996, p. 42) concluded that “the property rights held or conferred
on the pulp and paper companies, and the associated powers and privileges that go along
with them, have clearly been promoted at the expense of small woodlot owners,

sawmillers, subsistence and recreational users of the forest resource.” The extent of
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transformative change to a more inclusive approach to public land management remains
uncertain years later.
Background: Public Participation

Why meaningful public involvement?

There is neither an overarching public participation theory nor a panacea of
participatory techniques to ensure meaningful public involvement. There is a patchwork
of theories and approaches and a full toolbox of techniques that guide research and
practice (Beckley et al., 2006). Theories of deliberative democracy tend to focus on
normative arguments of the importance of participation and the value of public
deliberation. Deliberative democracy also examines forms of exclusion and the role that
distrust can play in the promotion of participation (Parkins and Mitchell, 2005). With a
meaningful participatory process in which participants perceive value, the benefits
derived include (but are not limited to): (1) increased collaborative learning, (2) enhanced
trust and improvements in communication, and (3) augmented relationships (Anderson
and Yaffee, 1998). Citizen satisfaction also is enhanced when a participatory process is
deemed to be fair. Fairness can be judged by the presence of representation and
autonomy throughout the process (Hourdequin et al., 2012). Where theories of
deliberative democracy have emphasized process, much of the natural resource research
has focused on outcomes of participatory processes based on the notion that public
participation will lead to improved implementation. Many public participation studies
have focused on particular techniques or compared various processes in different contexts
(Chess and Purcell, 1999; Parkins and Davidson, 2008; Rowe and Frewer, 2004) and

have added to our understanding of what characteristics lead to more successful
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processes. Few studies have assessed participatory environments through time. Assessing
the participatory landscape over time pinpoints challenges to sound public participatory
processes, implementation of these processes, and effects on trust over time.

NB and NS have experienced some success with specific processes to identify and
institutionalize protected natural areas (New Brunswick’s Protected Natural Areas
Planning Process, 1998-2003, and NS’s Colin Stewart Forest Forum, 2005-2009). Why
were these steps more meaningful than other processes? Can we relate the perceptions of
success with these processes to outcomes that followed these processes? How do
processes with unsatisfying outcomes shape the perceptions of the participants toward the
decision-making realm in Crown land governance? What can these outcomes show about

the participatory environment?

Connecting public involvement, power, and trust

There is a global trend of decentralization in natural resource management and a
move towards more collaborative approaches to management signaled by more public
involvement (Koontz & Newig, 2014). However, for this transition from centralized
decision-making to increased local public decision-making to lead to more equitable
forms of management and development, institutional changes are necessary. Ribot (2003)
discusses the importance of downward accountability and representative authorities with
discretionary powers. In this research, we focus on stakeholder perceptions of the public
participatory processes and outcomes, with the perceptions largely based on the
implementation. Downward accountability and representative authorities with

discretionary powers are linked to implementation of participatory process policy output
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as “accountable and equitable processes depend strongly on which local actors are being
entrusted with discretionary powers over the natural resource” (Ribot, 2003 p. 54).
Without discretionary powers entrusted to those involved in a participatory process,
implementation is less likely.

Reed (2008) calls for research to evaluate perceptions of outcomes from
participatory processes, i.e., gauge whether the outcomes are viewed as being holistic and
representative of diverse interests and enhance public trust in the decision-making
process. Trust has become increasingly relevant in recent studies, especially for
collaborative efforts in governance and management. Trust is the reliance of one group
on another under a state of perceived risk (McKnight et al., 2006). According to Ostrom
(2010), empirical studies indicate that trust has a central role in overcoming social
dilemmas and a favorable outcome relies on the likelihood that appropriators will
reciprocate in a trustworthy manner. As Schlager (2004, p.149) states, “increasing
dissatisfaction has emerged with the state-centered policy programs pursued. In many
instances in which national governments and centralized bureaucratic agencies
intervened, claimed ownership.... or imposed regime, results have been
disappointing...government-owned or managed forests are degraded.” Ostrom (1990,
2008, 2010) emphasizes the need for a change in the governmental relations with the
public and in the approaches toward community-based management. This sentiment is
echoed by a recent government commissioned report on shale gas in NB that notes “to
move forward will require indigenous people, communities, industries and government to
work collaboratively to design solutions that adhere to community values and

aspirations” (Léger et al., 2016, p. 2). Schlager (2004), like Fiorino (2006), believes that
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governing institutional rules require flexibility and diverse approaches to inclusivity.
Schlager also states that there should be more investment in the governing capabilities of
the appropriator versus command-and-control, and stresses the importance of
reconnecting citizens and stakeholders with environmental governance.

Some participants of public engagement processes value being involved for
benefits previously mentioned (increased collaborative learning, enhanced trust and
improvements in communication, and augmented relationships). However, over time
unsatisfying outcomes, stemming frequently from lack of implementation, may erode the
perceived value of these processes and affect trust in the overall participatory
environment. Simmons’s (2007) research on participation and power pays particular
attention to the ways in which comments from the public are reflected in the final policy.
If the public’s comments, concerns, interests, and values are not reflected in final
implementation, the public remains powerless, feeding a sense of hopelessness. This
failure of implementation to reflect the public’s expectations may further marginalize the
public, as well as maintain the status quo as the most desirable approach from the
perspective of those with authority (Cook et al., 2013). There is a distinction between a
meaningful, satisfactory process with poor implementation and a meaningless process.

In both process and implementation, power is a core element in public
participation (Slocum et al., 1995) and it comes in diverse forms. Cook et al. (2013)
discuss the power effects of framing participation and how four competing frames shape
participation exercises with government, including: representative democracy (voice of
the public); professionalization (may exclude more inclusive forms); statutory

requirements (governmental agenda at play in shaping the process); and evidence-based
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decision-making (technocratic approaches maintained). Thus, the framing of participation
processes contributes to understanding the barriers within those processes. In terms of
implementation, Beierle and Cayford (2002) describe the true drivers behind actual
implementation as regulatory power, program budgets, and staff. These factors are not
within the control of the actual public participation processes. Assessing participatory
processes through time in two specific contexts allows us to shed light on the extent to
which these drivers can act as obstacles in the participatory landscape.

Beierle and Konisky (2000) find that a sound participatory process can lead to
success in a variety of contexts. Beierle and Cayford (2002) recognize that it is not likely
that contextual issues are irrelevant and recommend further analysis. In this study, we
stress the importance of context to enable a comparison of the two provinces’
participatory processes through time. The historical and cultural contexts of these two
Maritime Provinces set the stage for understanding the power imbalances that have
persisted through time, the high regard Maritime citizens have for Crown forests’, and the
public’s lack of access to the policy-making process for these public lands. These
contexts shape the historical attempts at public participation because links between power
and public participation shape the outcomes of decision-making processes (Brownill and
Carpenter, 2007) and are instrumental in explaining the barriers and bridges to
meaningful public involvement in public land governance. The context within each
province illuminates particular challenges that currently impede a sound and fair
institutionalized process. The NB Crown land context has been the focus of numerous
historical studies, which have demonstrated the immense power that forest industries

have over the direction of public land policy (Anderson and MacLean, 2015; Parenteau,

> In Canada, public forests managed by the province are known as Crown forests.
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2013; Sandberg, 1992). Crown forest policy in NB and NS has been compared in other
relevant studies that have focused on the case of spruce budworm in NB and NS (Miller,
1993; Miller and Rusnock, 1993; Sandberg and Clancy, 2002). These cases have
discussed a culture of exclusion in the Crown land policymaking realm that persists in
both provinces to varying degrees.

Deliberative democratic theory is founded on equal opportunity to partake in
political life, including government agency decisions (Hourdequin et al., 2012) about
public land. Although worldwide there has been a movement toward decentralization of
natural resource management (Ribot, 2003), the view that experts should manage and
educate the public who are seen as ill-equipped to contribute substantively to the
formulation of policy persists in many sectors (Simmons, 2007). According to Selznick
(1949, p. 10), “the difference between officials and ordinary members is the former has
special access to power over the machinery of the organization, those outside the
bureaucratic ranks lack access to power.” This exclusion from democratic participation
also occurs when there exists an unequal distribution of power or privilege afforded to
specific groups (Young, 1990). The exercise of power determines the ability to partake or
not partake in a decision-making process (Gaventa, 1980). Those individuals or groups
receiving privileged access violate democratic ideals. Privileged access can shift the
dialogue away from deliberative spaces. Without this space for dialogue, more
controversy over natural resource decisions can erupt as parties are forced into extreme
stances on issues (Cortner, 1999) and have to resort to alternate means to voice their
opinions. This reduces the possibility for Madison’s democratic ideal of a harmonious

balance of factional concerns (Leach, 2006) to prevail. From both conflict resolution and
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public involvement perspectives, reducing power imbalances is necessary for a sound
process. The integrity of the process cannot be upheld when the agency overseeing the
management of a public resource allows a single interest group, in the midst of

competing interests, to dominate the agency’s actions.

Methods

In this comparative study of participatory processes, we assess the barriers and
bridges to sound, comprehensive engagement. Through an exploratory approach, we
examine a subject that has not been significantly researched. The data collected are
preliminary data that will guide the direction of future research on this topic (Hesse-
Biber, 2011). This research is exploratory due to the extensive time period and number of
participatory processes covered in two particular participatory contexts over time.
Additionally, the two contexts include the emergence of, and commitment to, sustainable
forestry on a national level, with varying mandates and approaches to meeting these goals
on the provincial level. The comparative analysis identifies how the characteristics of two
distinct participatory environments (in NB and NS, respectively) over a time frame of 15
years (1999-2014) affect decision-making processes and levels of public trust in the
managing institutions. In the research design, we use a qualitative approach with multiple
methods, including semi-structured interviews, participant observation, and document
analysis (Diduck and Sinclair, 2002; Giddings, 2006). Personal attendance at a public
forest rally and stakeholder meetings, and reviewing government documents, media files,
environmental NGO documents, and other publications were used to better understand

and document the context for this research. We should point out that several key
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stakeholders were unable or unwilling to participate.

To start the identification of potential participants, a panel of three key actors in
the forestry community provided independent lists of important stakeholders in the
forestry sectors of NB and NS. The lead researcher attempted to contact each person
mentioned on the lists. While contact information was not available for everyone, the
lead researcher used snowball or chain referral sampling (Neuman, 2009; Ishak and
Bakar, 2014) to expand the key forestry stakeholder interview participant pool. The study
sample was created through recommendations of others who are known to have
experience in the topical areas covered by this research (Biernacki and Waldorf, 1981), in
this case, involvement in Crown land governance in NB or NS. We targeted diversity
among stakeholders, rather than focusing on a single interest group. In dealing with
smaller provinces, such as NB and NS, confidentiality was maintained by specifying
general categories for grouping participants (e.g., industrial perspective, government,
NGO, woodlot owner or association). While these groups were not homogeneous, they
represented the diversity of the participants. Many participants strongly associated with
more than one “identifying” factor, as the boundaries are fluid. Consequently, the total
number of participants was less than the aggregate of participants identified in each
category, as seen in Table 1. In reporting results, to maintain confidentiality participants
were referenced by their province abbreviation and assigned a number (e.g., NB3 for

. d - .
New Brunswick, 3" interview).
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Table 1. Interview Participant’s Occupational Identifier
*Groups are not homogeneous. Many participants strongly identify with more than one group.

Occupational Identifier New Brunswick Nova Scotia
(24 participants) * | (18 participants) *

Private Consultant 3 2
Industrial Perspective 6 4
(small, medium, large industry & industrial associations)

Government- Elected Officials 3 0

(retired, former, current)
Government — Civil Servants 4 7

(retired, former, current)
Non-governmental Organization 4 4
Academia 4 1
Woodlot 4 D)

(owners, associations)

Key forestry stakeholders recruited as interview participants in NB and NS have
been directly and/or indirectly involved in participatory processes over the past 15 years.
One of the opening questions addressed participatory processes, asking “have you ever
formally or informally participated in a policy or planning activity in regard to
management or policy-making of Crown lands in NB/NS?”” This was followed by a
request for a description of their involvement in which processes, their role, the
participant’s view of the effectiveness of their participation, the process, and the
perceived outcome. Through this question, we identified the most discussed participatory
processes in each province and they became the focus of the analysis. Other themes
covered in the semi-structured interviews included participant’s understanding and
experiences around Crown license tenure arrangements, opinions regarding Crown land
forestry policies, experience with dispute resolution mechanisms, and participant’s

collaborations with other forestry stakeholders. The bulk of the interviews focused on the
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informant’s experiences with participatory processes. The last question was a request for
more names and contact information for relevant people. In total, 24 interviews were
conducted in NB and 18 in NS with 23 interviews over the phone and 19 interviews
conducted in-person. The duration of these interviews ranged from approximately 30
minutes to 2 5 hours. See Appendix C for the interview guide.

Following a mixed methods approach, the lead researcher systematically collected
and simultaneously analyzed the interviews. The lead researcher recorded all but one
interview due to technical difficulties. For each interview, the lead researcher took
detailed notes, transcribed, analyzed, and coded using both pen and pencil and NVivo
software. Codes were reevaluated and modified throughout the analytical process to
ensure compatibility with emergent codes. A sample of the coding scheme is provided in
Appendix E. Observational data were derived from personal involvement of both
researchers over three years in the Community-University Research Alliance in NB,
comprising forestry stakeholders discussing various aspects of forestry. The lead
researcher gathered observational data in NS from in-person interviews and attendance at
a rally in NS promoting a pilot community forest and other topics involving NS Crown
land. Finally, the lead researcher analyzed governmental documents, academic

publications, non-governmental publications, and media coverage.

Results
Most discussed participatory processes
New Brunswick participatory processes discussed
Participants from NB focused and elaborated on the following processes (Table

2): Protected Area Planning (1998-2003), the Select Committee on Wood Supply (2003-
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2004), and forest advisory committees (on-going). Interview participants discussed

processes and implementation. While the stakeholders interviewed were diverse, their

perspectives on most processes and outcomes only varied slightly.

Table 2. Most Discussed Participatory Processes in New Brunswick

New Brunswick Purpose Participants Process Output from Outcome/
Participatory Process Implementation
Processes
Protected Natural | Develop a Public; Department Collected submission | Lapierre’s report with | Protected Natural
Areas Planning comprehensive of Natural Resources | from public, 20 recommendations for | Areas Act (2003); 10
Process (1998- Protected Areas and Environment public meetings, ten new Protected new designated areas
2003) Strategy (DNRE); committee recommendations Natural Areas

including mining,
forestry, wildlife, and
environmental
interests and
technical staff at
DNRE (committee
selected by minister)

sent to a forest
advisory committee
to evaluate and
propose
supplementary
recommendations

(PNAs)

Select Committee
on Wood Supply
(2003-2004)

Reactive process
establishing the
Legislative Assembly
Select Committee on
Wood Supply to assess
public opinion. This
followed public outcry
due to a leaked letter
from the New
Brunswick Forest
Products Association
to the Minister of
Natural Resources
resulting in the hiring
and subsequent report
by a forest consulting
firm Jaako Poyry

Public; experts in
forest related issues;
all-party Committee

Thirteen public
hearings with over
200 oral accounts;
presentations from
experts to the
committee

Select Committee on
Wood Supply
Report;
Recommendations of
relevance included:
1) a strategy for
public participation;
2) a process similar
to the Select
Committee to be
completed in ten-year
cycles

3) Provincial
Advisory Committee
to the Minister of
Natural Resources

The first two
recommendations for
participatory
procedures not
implemented as
recommended. The
third
recommendation was
implemented, but the
Advisory Committee
had not met for an
extended period
following the release
of the 2012 forest
strategy, prior to the
release of the 2014

Forest advisory
committees

Voluntary stakeholder
committees for Crown
licenses “that are used
to inform the public on
how management plan
objectives have been
met” (NBDRE, 2007)

Stakeholders;
industry conducting
process; occasionally
DNR

Approximately six
on-going forest
advisory committees
(Parkins et al., 2006)
recommended by
DNR, not mandatory
under chosen SFM
certifications (SFI)

N/A

N/A

Nova Scotia Participatory Processes Discussed

Interview participants from NS elaborated on the following processes (see Table

3): The Colin Stewart Forest Forum (2005-2009), Natural Resource Strategy (2009-

2010), Western Crown Land Planning Process (2013-2014), and forest advisory
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committees (ongoing). Interview participants discussed both the processes and the
implementation. Similar to NB, the stakeholders interviewed were diverse. Nevertheless,
their perspectives on most processes and outcomes only varied slightly, with the largest
discrepancy found in perceptions of the processes surrounding the Natural Resource

Strategy.
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Table 3. Most Discussed Participatory Processes in Nova Scotia

Nova Scotia Purpose Participants Process Output from Process Outcome/
Participatory Implementation
Processes
The Colin Resolve conflict and work Environmental | Collaboration Submission of PNA The province has
Stewart Forest | toward recommendations for non- between leading recommendations to the committed to
Forum (2005- the government on how to governmental environmental non- government reaching 12%
2009) complete the protected areas organizations, | government protected areas
network for Nova Scotia four organizations and by 2015 and
prominent four major forestry reach 12.26% in
forestry companies over 5 December 2015.
companies years; consensus-
building approach
with stakeholders
Natural Create a new natural resource | Public, key Three phases: “The Path We Share, A Slow
Resource strategy guided by citizen stakeholders citizen engagement, | Natural Resources implementation-
Strategy input and technical stakeholder Strategy for Nova Scotia one community
(2009-2010) expertise, engagement/technic | 2011-2020” forest up and
DNR al expertise, and running; reversal
Department of -commitment to on commitment
Natural Resources alternatives to the status to AAC; no rules
quo, including for whole tree
community forestry harvesting
-commitment to (NSDNR, 2016)
provincial wide annual
allowable cut (AAC)
-commitment to create
rules for whole tree
harvesting (NSDNR,
2011)
Western To decide what to do with Public, DNR Public meetings “A conceptual plan for Latest update
Crown Land newly acquired public land were held with over | western Nova Scotia” August 2015
Planning 700 attendees and without specific
Process (2013- 57 stakeholder -general zones for planning details
2014) groups were planning to reflect pub]ic (NSDNR, 2015)
represented; online input (NSDNR, 2013)
submissions were
accepted; three
questions were
asked and results
and
recommendations
put together by
Department of
Natural Resources
Forest FSC requirement, “local Stakeholders, Stakeholder N/A N/A
advisory communities and community industry meetings with
committees organizations directly companies operating
(on-going) affected by forestry activities on Crown land

must be given an opportunity
to participate in the setting of
forest management goals and
in forest management
planning” (FSC-STD-CAN-
Maritimes, 2008)
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The participatory processes revealed a number of important factors that supported
or impeded a sound process and the outcomes of these processes. The relevant factors
include: power imbalances, process versus outcome, foregone conclusions (i.e.,
backroom deals), privileged access, reliance on Sustainable Forest Management (SFM)
certification for input, and common goal and third-party facilitation. The cases are
presented with reference to these elements. Power imbalances refer to processes in which
there is not a space in which participants have equal input and there is no third-party
facilitation to help balance the power. Process versus outcome refers to an engagement
activity that is generally viewed in a positive light, yet fails to move beyond the activity
itself and leads to poor implementation. Foregone conclusions refer to a process in which
the results are already determined or will not be affected by broader participation,
resulting in meaningless participation. Privileged access is defined as giving certain
parties special access to decision-making, affecting both process and outcome. Reliance
on SFM certification is when the participatory mechanisms exist to obtain or maintain
certification or the government is reliant on this mechanism for accountability. Lastly,
maintaining a common goal and third-party facilitation are two variables that have
emerged as common elements in two of the more meaningful processes that had

satisfactory outcomes.

Power imbalances

Forest advisory committees (on-going in NB)

Power imbalances do not always allow input from diverse parties to be

recognized, as shown with the forest advisory committees in NB. Opinions expressed
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about the operation of forest advisory committees convened by licensees were mixed,
with five comments noting a positive process and eight comments voicing a negative
reaction. The benefits derived from these forest advisory committees include: airing
grievances, engaging with diverse groups, dissipating discontent. “As you engage people
and people start talking with employees, snowmobile clubs, bird watchers, DNR, and all
sorts of interests, what happens is they start exchanging ideas” (NB22; see Fullerton,
2012). Essentially the very existence of these groups provides some space for a specific
form of involvement. This level of involvement functions for a few user groups, but falls
short of expectations for others. Some of the shortfalls experienced include: inequitable
representation (fairness), attendance issues, concern about a ‘paper exercise’, sentiments
of time wasted, and a process involving a one-way flow of information.

Shortcomings may relate to the power surrounding these created spaces, as those
who saw benefits from the advisory committees were also representing the industrial
perspective and are typically those stakeholders involved in conducting the processes.
“There’s not a place created for a substantive or broader view of what is happening. It’s a
controlled response” (NB9). Who creates, populates, and controls the agenda of these
committees needs to be carefully considered so that the imbalance of power experienced
by participants is addressed. “The idea of having a licensee lead them should probably be
looked at or find a different way to do it. I’d be a little afraid that you just wouldn’t get
the people to come out” (NB14). “It’s a joke. The companies that have these public
committees give them information they want to give them. These public committees
don’t get involved in the management side of it. They are simply meeting once a year,

and this is the plan, this is what we are going to do, this is what we are going to cut”
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(NB17). The recommendations in the New Brunswick Crown forest objectives and
standards include the suggestion of DNR co-chairing with the Licensees (NBDNR,
2007). This not only demonstrates a lack of consideration of the power dynamics inherent
in the structure of this process, but also disregards the mistrust the public has of the
industry and government as, “there is considerable misinformation in circulation and a
general mistrust of industry and government by the public” (NBDNR, 2004).

Although different perspectives on the advisory process revealed some positive
elements and some shortcomings, perceptions on the actual outcomes were similar. Of
the four responses regarding the outcomes of forest advisory committees, the respondents
were all disappointed. “Most of the people on there were good intentioned, but it wasn’t
going to change anything...that was a given that it was going to stay the way it was”
(NB10). This disappointment in forest advisory persists 11 years after the
recommendations by the Legislative Select Committee on Wood Supply (2004, p. iv.)
“that as soon as possible, the purpose and function of the License Stakeholder
Committees be clarified and enhanced.”

A professional third-party facilitator is rare in the Atlantic region according to the
2006 forest advisory committee survey (Parkins et.at, 2006). It is more common that an
industry representative facilitates the committees. This demonstrates how the space
created for forest advisory committees is a space that reproduces existing power
imbalances, which can impede meaningful participation, intensify the sense that the
exercise is more procedural than substantive, and build mistrust in the process. According
to Gaventa (2006), both the theoretical and physical spaces of a public engagement

process are important as the spaces rely on the associated power dynamics, which are not
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neutral. “Space is a social product...[a] humanly constructed means of control, and hence
of domination, of power” (Lefebvre 1991).

Whereas there is evidence of respect for other participants, as demonstrated above
with “good intentioned” people, building trusting relationships with diverse stakeholders
is difficult to achieve without an even playing field and power redistribution. Building
trust in the participatory process is important. This is not achieved in these forest
advisory committees. Given that the pulp and paper industry historically has dominated
the policy and management realm of the Crown forest and in NB there are 50 forest-
dependent communities (Wallace, 2012), a company-led process may not encourage
participation from diverse groups with unique concerns. Many participants have
mentioned the useless nature of these groups and the strong opinion that diverse inputs

will not be recognized.

Process versus implementation

Select Committee on Wood Supply in NB (2003-2004)

A prime example of a good process, followed by poor implementation is the
Select Committee on Wood Supply in NB. Twelve of twenty-three participants
commented on the process of the Select Committee on Wood Supply with only one of
those comments questioning the value of the process. Twelve comments from eleven
participants had a positive reflection on this process, which occurred 11 years prior,
including commenting on: the valuable discussions, inclusivity of the process, time
worthiness of the process, and satisfaction with the well-informed speakers. The

comments also discussed the “phenomenal comprehensive report that more or less
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reflected what the committee heard around the province” (NB3), a “sound report that is
as objective as I have seen in regards to some of the issues” (NB8) and how “it was an
excellent process and it was a good report” (NB10). One of the products of the Select
Committee was a comprehensive report that included 25 recommendations for future
action (Select Committee, 2004).

In assessing perspectives on the implementation that followed the Select
Committee on Wood Supply, there were eight negative comments among eight separate
participants with no positive comments. A shared sense of disappointment with
implementation emerged from these interviews, “[it] was all ignored...it’s just a slap in
the face to the user groups. They are all volunteers. They spent all that time and energy”
(NB15), “the government didn’t actually do anything with the results of that committee
and that was not very satisfying” (NB7), “the implementation has been terrible” (NB6).
“One of the recommendations of the Select Committee was that the province establish a
defined process for public consultation that should include something like the Select
Committee every 5 or 10 years...the province hasn’t done that...it hasn’t developed a
policy or meaningful policy on public consultation. It certainly hasn’t repeated the Select
Committee approach” (NB9).

The recommendations on public involvement and accountability from the Select
Committee on Wood Supply included the preparation of a strategy for public
participation, an institutionalized process resembling the Select Committee every 10
years, the production of an annual State of the Forest report, and improving the license
advisory process (Select Committee, 2004). Even though implementation of a number of

recommendations for public involvement and accountability has not met expectations, the

111



reflections from participants on the process remained positive. The Select Committee
process, which was valued and viewed as meaningful has yet to be repeated. The State of
the Forest Report was issued only once (Auditor General of New Brunswick, 2015).
There is no evidence of improvements in the license advisory process, which is discussed
in the subsequent section.

Although there has not been another process similar to the Select Committee on
Wood Supply, a public opinion poll was administered in 2007 funded by the Department
of Natural Resources. The objective was to understand the values the public held toward
the forests and their management and to disseminate this information via presentations
throughout the province. With more than 1,500 NB residents participating in the mail
survey, the public was provided with a provisional space to express their opinions and
attitudes on Crown forests. The survey provided the government with information on the
public’s perceptions of Crown lands and their thoughts on how Crown lands should be
managed (Nadeau et al. 2007). This poll provided a temporary and anonymous space for
a form of public involvement, but it was a one-time action and the dissemination of
information was halted when the government pulled out for unspecified reasons. The
cancellation of the nine-city tour to disseminate the information came from the research
team’s contact in DNR within a couple of hours of a cabinet meeting. This was followed
by phone calls to the supervisors of two of the research team members discouraging them
to move forward on their own to disseminate the results of the survey (Beckley, 2014).
Many New Brunswick citizens active in the forestry debates point to this survey as the
most recent and most accurate reflection of citizen values and preferences due to the

scope of the survey, adherence to good social science practice, and their being able to
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participate anonymously.

Lastly, fulfilling a recommendation of the Select Committee, there was a Task
Force on Forest Diversity and Wood Supply created in 2005 that brought together select
stakeholders to “develop a set of realistic and practical forest management alternatives
that would encompass a broad range of possible ways for managing NB’s public (Crown)
forest” (Task Force, 2008, p. viii). While the Task Force brought together various
perspectives and alternatives to status quo management, it remained a rather closed,
technocratic process for establishing management scenario recommendations for the
Minister of Natural Resources. As a technocratic process, the science of timber supply
modeling remained the focus and limited the incorporation of diverse social values.

The Select Committee on Wood Supply was initiated in 2003. From 2003 to 2008
there were four different Ministers of Natural Resources. Changing circumstances is one
reason Beierle and Konisky (2002) point to a disconnect between public participatory
processes and implementation. The problem of exclusion is another. Following the Select
Committee, there has not been a robust, inclusive process, with the exception of the
assessment of public perception in 2007 based on a public opinion survey. This
participatory landscape has episodically allowed diverse input outside the industry-
government realm to shape the vision for managing Crown forests. The door has closed

on these outside sources at the stage of policy implementation.

Western Crown Land Planning Process in Nova Scotia (2013-2014)

A second example of poor implementation following a participatory process

(Natural Resource Strategy) is the Western Crown Land Planning Process in Nova
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Scotia, a process stemming from the public participation commitments presented in the
Natural Resource Strategy. In December 2012, the government of NS purchased 550,000
acres of land from Bowater Mersey Ltd. This Crown land acquisition became available
due to the closure of the Liverpool mill, which was one of three pulp and paper mills that
dominated the forest products industry in NS in the second half of the twentieth century.
The government acquisition of Bowater land augments existing Crown land to 1.5
million acres that is currently under a new planning process, the Western Crown Land
Planning Process (NSDNR, 2013).

Interview respondents were in agreement, albeit with negative views, about the
Western Crown Land Planning Process. Of those who participated directly or indirectly,
there were only negative observations such as “the Province hasn’t followed its own
process in what was proposed in terms of consultation and seeking consultation and input
from others and considering alternatives...” (NS6). The process disappointed participants
due to: expectations of participants not being met, dissatisfaction with consultation efforts
undertaken by DNR, the process being too high level (with very general questions
predetermined without public input) and exposure of a “backroom” deal for wood
allocations during the public consultation.

It was really high level; it was like these three questions. They had some forest

advisory committee and some public sessions and a stakeholder session...that one

was just appearing to be doing consultation and engagement but it was a zoning
exercise. I would say it was an absolute waste of time. And it was really just an
exercise in pretending to engage the public...when it was time to make decisions,
it was a table of exclusively DNR staff and I doubt they even kept minutes (NS4).

This sentiment was exacerbated by the emergence of a backroom commitment

from the province to Northern Pulp to increase their Crown allotment from the Western
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Crown land. The previous government made the commitment, yet the current minister of
Natural Resources, Zach Churchill, said he plans to honor the commitment, leading many
to believe they participated in meaningless consultation after the Northern Pulp deal was
done (Northern Pulp, 2014). “I would say that a broad sentiment by the people expressed
in the room having various interests, some environmental, some industry, was that the
Department had not pursued its consultation process and consideration of alternatives in
the way that it has proposed” (NS6).

The sentiment regarding the implementation was also negative. “It’s status quo
continued” (NS15). Participants expressed continued confusion of what was happening
with the Western Crown lands. “It is not specific enough and publicly available enough. I
still don’t know the who’s and where’s of the Western Crown land and it would be nice
to know that” (NS16). For the process and implementation, the participants expressed a
feeling of exclusion and closed-door decision-making. “I realize a lot of those licenses
are area-based and I’ve been told some of them are volume-based. It is confusing when
you ask two different people and you get two different answers on licenses. It is one of
those things that seems to happen quite a bit behind closed door” (NS16).

As evident in many of the responses, participants were disappointed. Expectations
on public consultation were not met. This participatory process did not involve
“outsiders” to contribute to agenda setting or take part in the early stages. Additionally,
the maintenance of power within the Department of Natural Resources are revealed in the
third question: “What other points do you feel are the most important for the Department
to consider as it develops the land and resource management plan” (NSDNR, 2013). This

question demonstrates an avenue for input, but how will these inputs be considered? Will
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there be spaces for deliberation for the topics mentioned or does the Department take
over from this point onward?

In March 2014, the Department of Natural Resources released 4 conceptual plan
for western Nova Scotia which details general designation zones that endeavor to align
with public values. However, information on specific management and operational plans,
as well as the formation of a new consortium with 16 industrial forestry players (NS3,
2014) remains unclear to the key stakeholders interviewed and to the general public.
Following the Natural Resource Strategy process, the Western Crown land Planning
Process was more rigid, allowed for less genuine participation, and did not meet the
expectation for public involvement that the Natural Resource Strategy had proposed. The
current participatory mechanism put in place for the western Crown land is public access
to interactive maps with management plan details, which accepts input for a designated
period prior to action being taken (Western N.S. allocations, 2014). Much skepticism
remains about how input is incorporated in the planning process and how this will effect

real change.

Privileged access & foregone conclusions

Natural Resource Strategy in NS (2009-2010)

Privileged access is closely related to power imbalances, but we combine
privileged access and foregone conclusions to specifically describe the process and slow
implementation of the Natural Resource Strategy in NS. Responses were somewhat
divergent on the process leading to the creation of the Natural Resources Strategy. Some

of the more positive elements included: robust stakeholder involvement and a third-party
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facilitator (Voluntary Planning) to ensure deliberative space and dialogue, “and not an
opportunity for special interests to control or shape the agenda” (NS9). Others felt that
the tiered approach of the participatory process was not true participation as the public’s
input stopped at that first step, creating concerns about fair representation and panel
selection:

The strategy development had a lot of positive stakeholder involvement, a lot of

solid input. But then you had a situation arise where you had the technical panel

that was established to process that input and make recommendations for that
strategy, essentially that panel split...it effected no real change. It’s that kind of
manipulation of the process that breaks down trust and people start to feel like,
why the [expletive] did I participate in this process when we yielded this great
report and you’re just going to find every opportunity to undermine it and remain
with the status quo (NS3).

Due to the split of the technical expertise panel on forestry, two distinct reports
were submitted to the government. One report, the Bancroft/Crossland report, was a
collaboration between Bob Bancroft, a former biologist with DNR, and Donna Crossland
from Parks Canada. The other panel expert Jonathan Porter, a former Bowater employee
and current Director of Forestry at DNR, submitted a separate forestry report to the
government (NS12). The technical experts from each panel presented their reports to
government to inform the Natural Resource Strategy.

While the process was presented as a meaningful attempt by government to
engage the citizenry, some interview participants questioned the intentions of the
Department of Natural Resources and its ability to surrender control of the process. There
is much evidence of stakeholder’s lack of trust in the Department of Natural Resources in
its managing of public lands. Nonetheless, some interview participants felt that the

attempts at a sound participatory process were real; the outcomes fell short of

expectations for various reasons (Table 4).
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Table 4. Natural Resource Strategy Interview Responses from Nova Scotia

“It [Bancroft/Crossland report] was a very impressive, excellent document that seems to be gathering
dust. I haven’t seen any significant change” (NS1).

“I was hopeful because the government actually came out with some very good policy commitments,
promises to move forward. They committed to openness, transparency, public engagement, and public
involvement in the decision-making process and all of this good governance type of stuff. None of those
was actually implemented as far as I can tell. Ultimately it seems that the whole implementation of the
Natural Resources Strategy has completely failed, except one thing, the Nova Scotia government did go
ahead with a pilot community forest project...it was an extremely onerous project to get a bit of land over
into the hands of a community group” (NS1).

“The government demonstrating its willingness to listen and take direction from engaged citizenry, the
DNR people, they didn’t want the control taken away from them, it was a sham” (NS15).

One policy reform was the creation of a single community forest pilot project.
However, most respondents were extremely disappointed as the government gave the
impression that numerous community forests of larger areas would be piloted (Scrine,
2014).

Historically, the opportunity to harvest timber on provincial Crown land was

limited to a few large companies. The focus was on finding wood to meet needs

identified by those companies. Community groups and other interested groups
have called on the government to revise the current ways of distributing timber
licenses and other rights to provincially owned forest resources. Community
working-forests and working-forest conservation and easements offer two options
for improving the economic, environmental, and social balance. The department
will work with interest groups to develop and test these approaches (NSDNR,

2011, p. 39).

There was some sense of a window opening and real effort put forth to
incorporate public values in the Natural Resource Strategy. Participants were especially
excited by bringing in Voluntary Planning, which was at an arm’s length from the
government and was responsible for coordinating public engagement on major issues,
until it was dismantled in December 2010. Trust in the Department of Natural Resources

to carry out a sound participatory process is lacking. The presence of a third-party

facilitator to ensure objectivity and a more balanced playing field can potentially rebuild
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trust in the process. However, if implementation is consistently lacking, trust may not be
created.

Many participants were disappointed because of a disconnect between what was
recommended and what was subsequently delivered. The documents published from each
phase and the final Natural Resources Strategy present overarching goals of collaborative
leadership, sustainable resource development, research and knowledge sharing, and good
governance. Much of the final document 7he Path We Share, A Natural Resources
Strategy for Nova Scotia 2011-2020 shows an understanding of meaningful public
involvement and the steps necessary to incorporate values identified by the public during
the citizen engagement phase. However, implementation of the goals has not met the
timeline presented and this pace affects how some participants view the participatory
environment and develop their sense of mistrust. Although much of the process was
guided by a third-party facilitator, the government ultimately is responsible for timely

implementation.

Reliance on Sustainable Forest Management certification

Forest advisory committees (ongoing in NS)

Sustainable Forest Management certification has different requirements under
each type of certification to meet the social side of sustainability. For FSC, one of the
requirements is a forest advisory committee. To maintain confidentiality, we aggregated
information on forest advisory committees into one category. During data gathering, the
Medway Community Forest was being launched. Therefore, it is important to note that

this analysis excludes the recent forest advisory committee involved with this project.
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In contrast with some of the experiences in NB, participants of forest advisory
committees in NS had only positive responses when addressing the process of the
stakeholder group meetings and many related the successes of the forest advisory
committees to the implementation of the Forest Stewardship Council certification. “One
of the really good things of FSC over other certification systems is it does require public
input in the process and, in its Crown land management, the requirement for public input
is bigger and more stringent” (NS14). One participant went on to state that “I think the
best, the only opportunities that exist are these forest advisory committees at each mill”
(NS4). “Some of the ways in which more diverse group representation is maintained is
through the company paying the mileage for people to participate” (NS11). Another
reported reason for success is the tradition of this form of engagement and the duration of
this committee model, “the previous owners of the mill had the same model where they
brought everybody to the table” (NS4).

This model of public engagement through a forest advisory committee has existed
for an extended period of time in NS. While FSC does require forest advisory
committees, some committees were created prior to this requirement. In 2015 Minister
Churchill committed to FSC certification on western Crown land and many Nova
Scotians viewed this as a move toward a more collaborative approach to natural resource
management in accordance with the Natural Resource Strategy. Churchill rescinded that
commitment in early 2016 following an audit that raised some concerns about
certification in the Medway District, which covers 90,000 hectares of the western Crown
land (Ecology Action Center, 2016). As a consequence, forest advisory committees

remain voluntary for Crown land that is not FSC certified. Thus, while in NB forest
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advisory committees are set up by industry without much requirement in terms of
governance or processes, NS advisory committees have been largely shaped by the
requirements of FSC certification, an external force that can create space where it is more

difficult for the elite to exert their traditional style of power.

Common goal and third-party facilitation

Protected Natural Areas Planning Process in NB (1998-2003)

The majority of forestry stakeholders interviewed were positive and supportive of
the Protected Natural Areas Planning Process in 1998-2003. While the process
commenced with a contentious discussion among numerous interest groups, a
deliberative space was created to express opinions, understand divergent viewpoints, and
find a path to consensus. Participants commended the diversity in representation
(fairness) in both the public hearings component and the advisory committee that
followed:

It was very contentious and a lot of very strongly divergent views were expressed

publicly in the media...all the people were there: scientists who worked in a

variety of institutional settings - universities, federal research labs, provincial

government departments. The local advisory committee was established and there
were all kinds of folks... people interested in ATVs, snowmobiling, camp owners,
people interested in outdoor recreation, trails, mining... (NBS).

The outcomes from the participants’ perspective were also positive. “They created
the legislation and then protected the first round of areas. It was as effective as we could

get” (NB7). With the implementation of more comprehensive legislation to manage the

protected areas network (Protected Areas Act in 2002), followed by the ten recommended
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protected area sites authorized by legislation in 2003, many participants felt the outcome
was a success:

I think notable would be the forest advisory committee that worked on the

Protected Areas Strategy that ended up being a consensus report of Louis

Lapierre. It was presented to government with a paper and conclusions based on

his public hearings and he had a number of recommendations... I think the

outcome and the process that was undertaken was very constructive and it went
from rather actively expressed animosity among the membership to people
agreeing that they had arrived at a reasonable consensus product and they also
appreciated that that was necessary to allow for constructive development of the
required regulation and legislative changes (NBS).

Direct and indirect participants of this protected areas planning process
commended the process and outcome. A few characteristics of this process to note
include the third-party facilitation with Louis Lapierre from academia, numerous public
meetings with opportunity for public submissions, and the diverse stakeholder groups that
were consulted. However, the process did remain science-based with public values only
sought following the designation of certain sites, rather than having the public involved in
earlier stages (Beckley, 2014). The Minister also maintained power through committee
member selection rather than creating a more open process for this selection.
Nonetheless, participants felt there was a fair (good representation), effective process
with tangible results. An additional observation is that the process had a vision, or, from a
conflict resolution viewpoint, a superordinate goal. This goal, to create a protected areas

network, encouraged diverse parties, who, while disagreeing on many other aspects of

Crown forest management, came together on this overarching goal.
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The Colin Stewart Forest Forum in NS (2005-2009)

Similar to the Protected Natural Areas Planning Process in NB, which was well-
received, interview participants applauded the Colin Stewart Forest Forum (protected
natural areas process in NS) in terms of the process and implementation. There was one
critique out of nine responses concerning the utility of FSC certification and the narrow
focus of the Colin Stewart Forest Forum as “[the Colin Stewart Forest Forum] led the
way for FSC to be overwhelmed with Protected Areas and not be about forestry practices.
That became a pivotal issue because really it [Port Hawkesbury] was being certified
based on Protected Areas, with forestry practices not improving” (NS14).

There was praise for the meaningful and thoughtful public involvement, with
numerous opportunities for participation and extensive meetings and consultation. “The
Parks and Protected Areas Plan had a lot of consultation over a really long time to help
really shape that. They had three rounds of consultation that went into identifying the
Protected Areas Network™ (NS4). The facilitator helped set up the process with
objectives and expectations for the parties from the start, which provided vision and
clarity in the process. “There were some great successes because you were able to draw
clear lines what expectations were around the table and what was needed to satisfy those
on all sides and develop a concrete path to go forward” (NS13). Additionally, the Forum
includes diverse stakeholders who were committed to the process throughout and were
able to come to a consensus and joint proposal for the government.

From 2004-2009, the Collin Stewart Forest Forum expanded its membership

beyond the three environmental groups and four companies that originally signed

the Memorandum of Agreement. Two governmental departments came to the

table, a couple more NGOs came to the table and over a four-and-a-half-year
period, we labored over a proposal to the government on how to finish up the
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protected areas network. Arguably that was a key cog in the wheel of getting us to

12%, and now we are past 12%. That should make you drool if you like PNA

because NB is down to 3 or 4% or some ridiculously low number (NS2).

A third-party facilitator helped lead the process rather than the government and
numerous informants mentioned this as an important driver of success. Thus, the third-
party facilitator, numerous extensive meetings and consultations, set the stage for a
successful process, and this was followed by actual implementation from the process
stage. The process led to a desirable outcome with most of the major players in the

forestry sector involved in the process, ensuring both fairness through representation and

pressure on the government to move forward with the recommendations.

Discussion

In the late 1980s, Burrill and McKay described the political landscape of forestry
issues in the Maritime Provinces as “the rival scientific claims of pulp and paper
companies, provincial governments, and critical environmentalists are paraded before
uncomprehending justices, a predictably pro-industry media, and a divided public”
(Burrill and McKay, 1987, p. 95). After conducting interviews with many key
stakeholders involved in the forestry sector, there is much more convergence in opinion
of what public involvement processes were meaningful and why (from willing
participants) than what, on the surface, appears to be a severely polarized arena.
Analyzing the participation in various processes to understand the participatory landscape
has revealed some of the challenges to public involvement in Crown land governance

including the effects of agency-client relationships on this participatory environment.
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Historical power imbalances continue to shape the current dialogue and
opportunities for participation. This skewed power dynamic can breed sentiments of
hopelessness and futility due to a lack of trust in the institutions that lead these processes.
This is especially true when there have been robust and sound attempts at public
participation, though typically episodic and reactive, in both provinces that have failed in
the implementation phase. What can follow is a sense of meaningless involvement, a
closed system, and mistrust in the government and industry. Reed (2008) discusses the
need for participatory processes to be institutionalized rather than episodic to facilitate an
organizational culture that enables a meaningful process in which goals are negotiated.
Early involvement is necessary to avoid the sense of a “forgone conclusion”, which is
identified as a barrier to future public involvement, as seen in Diduck and Sinclair’s
(2002) research. This occurs when the decisions are determined prior to public
involvement, or when there is a perception of such, as seen in the Western Crown Land
Planning Process with a side agreement between the government and Northern Pulp

(Northern Pulp, 2014).

Captured policy environment

The policy environment in which these participatory processes take place is
significant. The 2014 New Brunswick Forest Strategy exhibits features of capture with its
notable culture of exclusion of diverse clientele and outside interests. Agency capture is
the concept that a governing agency is not able to manage on behalf of the public because
of close association with and cooptation by a particular interest group (Singleton, 2000).

Capture in this context denotes the influence exercised by one homogeneous group over a
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governing agency (Culhane, 1981). This notion of capture is typically applied to agencies
that are tied to their regulated clientele through the agency’s mission. A key characteristic
of a captured institutional environment is that the regulatory agency is not likely to seek
out new clientele when confronted with active resistance from the existing clientele
(Fortmann, 1990), breeding a culture of insulation. This culture of insulation is not new
to NB, and persists (Parenteau, 2013). Miller (1993) demonstrated in his study on the role
of citizen science in natural resource decision-making that NB has taken a “techno-
corporate approach to resource utilization, one that is resistant to the alternative visions of
resource use offered by environmental interest groups and, as shown, provides relatively
few mechanisms for meaningful public participation in natural resource decision-
making” (Miller, 1993, p. 57). Miller (1993) concludes with a pessimism regarding
opportunities for meaningful public participation in this environment without
transformative political change.

Implementation of the recommendations from participatory processes in policy-
making has failed in NB, as there does not exist the space for diverse interests and the
government does not seem inclined to favor public over private interests when there is
occasional, clear evidence of a discrepancy between public preferences for Crown land
management and the interests of private industry users of that land. Policy has clearly
followed historical trends of accommodating industrial interests (Parenteau, 2013),
signaling a captured environment and a participatory landscape in which implementation
of values outside of the historical status quo has been seriously lacking. Economic
viability of the pulp industry remains the dominant driver, in contrast to other values that

have surfaced in episodic public participatory processes. While difficult to prove capture,
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between interview responses, the lack of implementation of public participation processes
that have occurred, and the policies presented from a narrow lens focused on timber
extraction, it would be hard to support the notion that public land is being managed in the
best interest of the public, as there are many publics, but not many represented.

In Nova Scotia, the progressive dialogue emerging in the public arena has been
reflected in that province’s most recent natural resource strategy. This strategy discusses
the inclusion of public values with scientifically sound methods to manage Crown land
forest. Due to slow implementation and disappointment in the latest participatory process
(Western Crown Land Planning Process) the government is under scrutiny for not
following its own policy and reaching a deal with the paper industry without much public
input. Table 5 highlights and contrasts key points from each province’s published

strategy on sustainable forest management.
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Table 5. Recent Forest Strategies in New Brunswick and Nova Scotia

New Brunswick

Nova Scotia

“A Strategy for Crown Lands Forest
Management- Putting our Resources to Work”
(2014)

“The Path We Share: A Natural Resources
Strategy for Nova Scotia 2011-2020” (2011)

Summary:

“This strategy is intended to take advantage of the
renewable resource New Brunswickers own by
encouraging investment, putting hundreds of
additional people to work in a vital industry, and
sustainably managing our Crown forests.”

Summary:

"Traditional practices in many resource-based
industries are not sustainable. Markets have
changed. The future of our resource sectors, and
of our natural resources themselves, demand that
we change t00."

Strategy development:

Unclear

Strategy development:

"The natural resources strategy was developed in
consultation with thousands of Nova Scotians.
Phase 1- Citizen engagement; Phase 2-
Stakeholder engagement/Technical expertise;
Phase 3- Government's response: a 10-year plan
for collaborative stewardship"

Strategy vision:
“Encouraging Investment: This strategy will make
more Crown wood available to industry.”

“Our vision is for the long-term. With this in mind,
our Government is increasing the sustainable
harvest of softwood by 600,000 cubic meters to
match our overall timber objective of
approximately 3.9 million cubic metres.
Furthermore, we’ve identified a timber objective
for hardwood species at 1.8 million cubic metres.”

Strategy vision:

"The strategy is grounded on the values of
sustainability, diversity, collaboration,
transparency, and informed decision-making,
values expressed by Nova Scotians in Phase 1."

“Forests provide more than timber and
jobs...balancing social and economic costs and
benefits, while not always easy, will ensure our
forests are both economically and
environmentally sustainable. This requires
improvements in our forest management practices,
to build an ecologically wise culture for the 21%
century.”

Strategy goal:

“A key goal of this strategy, then, is to put New
Brunswick forestry sector in a stronger position to
thrive and compete- a sector that is able to sustain
itself through the down periods in this historically
cyclical industry.”

Strategy goal:

“It has become apparent through innovative three-
phase development of this strategy that our
economic, environmental, and societal values are
out of balance. With this strategy, we have set
goals to restore that balance; to ensure our
province is a place where a diverse mix of life-
biodiversity thrives and contributes to economic
growth for our children and their children.”

Reflection on participatory processes

The more successful participatory processes (those valued or viewed in a positive

manner) almost uniformly had a third-party facilitator. When there is distrust of the

institution, or an individual, having a process facilitated by a third party adds to a
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perception of meaningfulness and value in the process. Other, important elements are
diversity of the participants and opportunities to participate, elements missing in the most
recent NB strategy but included in the NS strategy. Outcomes in NS demonstrate an
understanding of the importance of public opinion and values in creating a new vision for
Crown forest governance, at least on paper.

An interesting finding is the disconnect between process and implementation. The
on-the-ground participatory landscape parallels the disconnect seen in the research
literature with the separation of the deliberative democracy literature (process) and
natural resource management literature (implementation). If a process is perceived to be
meaningless, a negative outcome follows. However, if there is a positive process, but no
implementation of process recommendations, participants are disappointed because their
expectations are unmet. Nevertheless, many participants will still commend the process.
The lack of follow through and policy outcomes that do not reflect public wishes do not
necessarily affect how participants value the process, if the process is perceived to be
genuine and meaningful. An exception to this is the Nova Scotia Natural Resource
Strategy. However, the perceptions of the process were mixed rather than completely
positive and perceptions of the outcomes were negative. The context remains relevant
because many participants pointed to specific process problems not directly related to
implementation. With repeated disappointment in implementation, participants’
perception and trust of the institutions involved may deteriorate. As many informants
noted, numerous participatory processes felt like procedural exercises, followed by a lack
of, or inadequate, implementation. Understanding this context may lead to a more critical

evaluation of future processes, as well as better process design and implementation.
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Other limitations observed include governmental reliance on SFM certification
schemes. Through their respective forest certification frameworks, forest certification
organizations can create space for public participation. However, reliance on forest
certification mechanisms as the sole, active avenue for public input allows for the most
minimal forms of public involvement to satisfy some of the social metrics for sustainable
forest management depending on the selected certification. From a public perspective,
this means that opportunities for input are defined by a third party over which they have
very limited control. Our results show that while the impact of FSC forest certification
was perceived rather positively in NS, the impact of SFI certification in NB, where all
public forests are SFI-certified, went unnoticed among study participants and did not
measurably affect participatory processes. Until 2015, this system only required a one-
way dissemination of information, which may exacerbate the inherent power imbalance,
issues with privileged access, and institutional mistrust. The auditor general of NB in her
2015 report noted:

In its role as the steward of a critically important public asset, our Crown forest, |

believe government must protect the interests of New Brunswick residents... In

our two audits, we observed that economic development has become the primary
focus of government in relation to the Crown forest. This focus on economic
development will likely impact on the long-term bio-diversity of the Crown forest

(i.e., softwood species are in higher demand, most marketable, and therefore the

focus of provincial silviculture activities). It may also have the effect of excluding

other prospective commercial and non-commercial users of the Crown forest

(Auditor General of New Brunswick, 2015).

The exclusion of diverse clientele and interests, and the promotion of the
historically dominant industrial approach is indicative of a captured environment in NB.

In NS, the government is committed to moving away from the status quo, although, the

transition to more collaborative management has been slow. The general shift in forest
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governance in Canada in recent years is from a singular focus on timber to a paradigm of
sustainable forest management in which a broader range of values is considered in forest
management decision-making (Canadian Council of Forest Ministers, 2004). Practices
within these two Maritime Provinces shed light on how Canada as a whole is pursuing
sustainable forest management, but province-to-province variations exist in achieving this

objective.

Conclusion

This study has looked at several public participatory processes for public (Crown)
land management over a 15-year period in NB and NS. The goal is to more fully
understand perceived barriers and bridges to meaningful public participation and the
relation between perceptions and implementation. The results illustrate the importance of
assessing public participation over time because outside factors, such as a closed policy
environment, can erode even sound public participation processes. Over time,
unsatisfying policy outcomes, from the perspective of those stakeholders outside of
private economic interests, associated with absent or ineffective implementation have
adversely affected the perceived value of participatory processes, degrading trust in the
overall participatory environment. An absence of implementation of recommendations
from public participation processes supports the thesis of a participatory environment of
agency “capture” in NB over the long term. An agency-client relation characteristic of
agency capture is the inability to equitably manage on behalf of the broad public because
of a close association with a particular interest group. The Nova Scotian government has

historically followed a similar trend with a closed policy environment. Recently, their
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commitment to a more collaborative approach demonstrates a willingness for
transformative change. This commitment remains to be fulfilled.

Specific, salient findings include: (1) the importance of historical and cultural
context, since ongoing power imbalances shape the current dialogue and spaces for
participation; (2) periods of robust attempts at public participation in both provinces, but
with disappointments in implementation that have led to feelings of meaningless
involvement, a closed system, and mistrust in the government and industry; (3) a system
of privileged access that runs counter to the ideals of deliberative democracy and an
equitable decision-making process, (4) policy outcomes that are not reflective of
participatory processes or of interests outside government and industry, which is
illustrative of how “capture” functions in NB; (5) recent efforts in NS to incorporate
values outside the government-industry policy realm in an attempt to shift toward a more
collaborative system, but with a slow transition to substantive implementation.

Historical and cultural aspects play a role in power dynamics with traditional
parties maintaining privileged roles. Though there have been episodic spaces for public
participation in Crown land management and decision-making in NB, the last meaningful
effort was a decade ago. Implementation of progressive policies in a captured
environment is unlikely to occur, especially since environmental groups, woodlot owners,
and regular citizens do not have access to government decision-making processes or do
not have institutionalized opportunities to voice concerns about Crown land management.
This conundrum is seen in the episodic spaces that open for participation, the momentum
in a collaborative direction that ensues, and the expression of outside, diverse interests,

activities that often end with an implementation of policy that follows the historical trend
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of support for large industrial interests. Without a strong commitment by government to a
sound, institutionalized process and a rebalance of power, the incorporation of values
outside the historical status quo is unlikely. Such a commitment by government has been
made in NS. It is through policy implementation that the extent of the transformation in
NS’s public land policy will be measured in the future. We will then know if such a
transformation leads to a widespread change of culture or becomes a missed opportunity

on the road to the social objective of sustainable forest management.
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CHAPTER 1V: PERCEPTIONS OF PUBLIC LAND GOVERNANCE FROM
TWO CANADIAN PROVINCES: HOW IS THE SOCIAL AGENDA BEING MET
THROUGH SUSTAINABLE FOREST MANAGEMENT?
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This article presents a comparative assessment of current spaces for public involvement
in Crown (public) land management in the Canadian provinces of New Brunswick and
Nova Scotia. It addresses the barriers to public participation by examining the agency-
client relationship — specifically, through the theoretical lens of capture - as an
impediment to the inclusion of values that are outside the traditional, technocratic realm
of public forest management. Without public input, the public’s needs, values, and
desires are not articulated and the social side of sustainable forest management is likely to
be neglected. Low levels of trust in public land management agencies in New Brunswick
and Nova Scotia, coupled with minimal space for public involvement, have reinforced the
perception of a policy network that is dominated by industry and/or government. The
primary research method is an online survey informed by forty-two interviews. The
survey was administered to 89 key forestry stakeholders in New Brunswick and Nova
Scotia. Participation observation and a document analysis complement the survey. This
research finds that (1) although participants come from diverse affiliations and two
provinces with different forest policy and unique approaches to public participation, there
is essential consensus on the need for improving public involvement processes for public
land; (2) trust in the forest industry and the Department of Natural Resources (DNR) is
extremely low in both provinces. Even with recent participatory efforts in Nova Scotia,
the trust level is lower than in the neighboring province of New Brunswick. Some
participants connect this distrust to privileged access for certain interest groups and a
closed policy network; (3) barriers to participatory processes differ between provinces,
especially a fear of retribution, which is specific to New Brunswick; and (4) key
stakeholders identify barriers to engagement that they see as different for themselves and
the general public.

KEYWORDS. Public participation, sustainable forest management, capture, clientelism,
New Brunswick, Nova Scotia
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Introduction

In the wake of the Brundtland Report (1987), the United Nations Conference on
Environment and Development adopted Agenda 21 and the Forest Principles, non-legally
binding recommendations that frame the conservation and sustainable development of
forests (Johnson, 1993). The Forest Principles proposed a significant shift in natural
resources governance that links social aspects to traditional technical and economic
considerations, and also adopts participatory forms of decision-making (Piizl and
Rametsteiner, 2002). In 1992, Canada articulated its response to these international
initiatives through a National Forest Strategy, wherein sustainable forest management
(SFM) is an overarching goal. Since then, commitment to SFM has been reiterated in the
subsequent National Strategies and Visions endorsed by federal and provincial
governments (CCFM, 2008). The SFM paradigm replaces what Howlett and Rayner
(1995) refer to as the sustained-yield timber management paradigm that has dominated
Canadian forest policy for a few decades. According to Beckley et al. (2006), increased
and improved public participation is an objective for SFM at the federal, provincial and
local levels. Sound participatory mechanisms are important, as meaningful public
participation enables parties to better understand different perspectives (Fischer, 2000),
which leads to more informed opinions. Public participation provides a venue to uncover
social values that differ among stakeholders and may include: cultural and spiritual
values, employment, recreation and tourism, forest resources for local communities such
as firewood, food, and medicine, and forest activities that impact the resilience of local
communities. Additionally, involving the public in decision-making gives meaning to

democracy and legitimizes policies (Fischer, 2000).
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While the Canadian commitment to SFM symbolizes the need to transition from
top-down, technocratic decision-making for forest management on public land’ to the
incorporation of a broader set of public values, the pace of this transition and the
approaches taken vary across provinces because forest management falls under their
individual jurisdictions. This study contrasts the ability of two provinces to achieve the
social goals of sustainable forest management over time by examining barriers to sound
public participation in forest management on public lands.

Over the past 15 years, New Brunswick (NB) and Nova Scotia (NS) have
struggled with information-sharing and incorporating public values in public land
governance, demonstrating the provinces’ inability to fully meet the social agenda of
SFM. Although there is evidence of NS entering a transformative era, change has been
slow and is still underway. NB, on the other hand, after a period of initial attempts to
implement participatory processes in 2002-2008, has retreated. NB still does not have an
institutionalized participation strategy and, on only one occasion, has issued a
comprehensive “annual” report to inform the public (Auditor General, 2015, p. 145). In
2015, the Auditor General® stated:

I am concerned that government does not report regularly to the Legislative

Assembly and the public on the status of New Brunswick’s Crown forest and its

management. This type of reporting is common in other Canadian jurisdictions,

and allows citizens to hold the government to account for its stewardship

(MacPherson, 2015, p.6).

In 1997, the NS government released “Towards Sustainable Forestry”, a

governmental report addressing lack of accountability and transparency and stating that a

® In Canada, public lands are often referred to as Crown Lands and includes provincially and federally owned land.
The Auditor General is responsible for conducting independent audits and advising the provincial government on managing its
responsibilities and resources in Canada (Auditor General of New Brunswick, 2016).
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forestry assessment would be published every three to five years for the public. Nine
years following the publication of the 1997 report, the Auditor General reported that there
had not been a follow-on report on the state of the forest (The Office of the Auditor
General, 2006). Finally, in 2008, the NS Department of Natural Resources released the
“State of the Forest Report 1995-2005.” Lack of transparency and failure to share
information can deepen public mistrust of the government and industry that manage the
forests on behalf of the public.

New Brunswick and Nova Scotia have struggled to share information with their
citizens and incorporate public participation processes in their decision-making. These
provinces are challenged to move beyond what Howlett and Rayner (2001) call a
“government-business nexus”: a centralized management relying heavily on government
experts and forest industry. This decision-making system corresponds to what Gaventa
(2006, p26) describes as “closed space”, where only a limited set of actors is involved.
This study addresses the barriers to public participation by examining the agency-client
relationship — specifically, through the theoretical lens of capture - as an impediment to
the inclusion of values that are outside the traditional, technocratic realm of public forest

management.

Theoretical Lens of Capture and Clientelism

Across Canada, the commercial production of timber through tenure arrangements
between government and large, forest products industries remain the principal
mechanism of forest management (Howlett & Rayner, 1995). Capture theory is defined

by Fortmann (1990, p. 362) as “an agency’s clientele may come to control the agency
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thereby deflecting it from its mandated mission.” The Departments of Natural Resources
(DNR)’ in NB and NS are mandated to oversee the management of public lands as a
public trust for the citizens of those provinces. In NB, according to the DNR, “the
Minister is responsible in accordance with this Act [Crown Lands and Forests Act] and
the regulations for the development, utilization, protection and integrated management of
the resources of Crown lands” (Crown Lands and Forests Act, 1980, Section 3(1)). The
Minister of the DNR in NS similarly is “responsible for the development and
implementation of forest management programs” for NS’s public land (Forest Act, 1989,
Section 5(1)).

Previous studies on policy-making, politics, and the role of public involvement in
natural resource decision-making have focused on forest pest management, such as
spruce budworm, in NB (Miller, 1993; Miller & Rusnock, 1993) and NS (Sandberg &
Clancy, 2002). These cases have discussed a persistent culture of exclusion in the policy-
making realm in NB. Miller (1993) demonstrates the multifaceted environment of
technical, political, and psychological factors that prevent more meaningful public
participation in natural resource decision-making and the maintenance of the status quo.
Sandberg and Clancy (2002) describe an environment focused on upholding industrial
forestry practices in both provinces:

Both provincial governments declined to challenge the forest practices of the pulp

and paper industry. The trend is towards industrial forestry and industrial forestry

methods...The provinces have also pursued aggressive policies to keep the price

of private land pulpwood low, a state that greatly benefits the pulp and paper
companies (Sandberg & Clancy, 2002, p. 184).

> The New Brunswick Department of Natural Resources (NBDNR) was renamed Department of Energy and Resource (EDR). This
name change followed the completion of the dissertation. Therefore, EDR is referred to as DNR throughout the paper.
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Parenteau (2013) takes an historical approach to understand the current forestry
crisis in NB and references past forestry crises. A similarity between the past and present
crises is the delay in transformative change of the industry due to deep-rooted political
interests. Furthermore, Parenteau states:

Since the mid-19" century, control of the Crown lands has translated into

enormous power over the direction of state forest policy. At the present time, the

concentration of control of the public forest is greater than ever (Parenteau, 2013,

p. 108).

The theoretical lens of capture is used here to assess how the close relationship
between governing agencies and the industrial groups managing public land influences
agencies’ ability to regulate in the public’s interest (Singleton, 2000). When policy
formulation is characterized by capture, other interests or visions for public forest are
suppressed. In the case of a clientelistic policy network, the reverse of capture occurs,
with the state dominating the main interest group but still responding primarily to its
needs (Table 1). Both capture and clientelistic policy networks are closed networks
involving only one major societal group (Howlett & Rayner, 1995). Assessing the spaces
for public involvement through the agency-client relational lenses of capture and
clientelism will identify some of the major barriers to sound participatory processes.
Assessing the participatory landscape in this way demonstrates the extent to which these
provinces are able to achieve public involvement, one of the social objectives of

sustainable forest management, although public participation is only one of many social

objectives of sustainable forest management.
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Table 1. Types of Policy Networks

Characteristics of Participants

State agencies | Single major Two major Three groups
group
groups or more

Relations

-di . ) . Triadi Pluralisti
State-directed Bureaucratic Clientelistic riadic uralistic
Society- . Corporatist Issue networks

. t
dominated Participatory Captured

Adapted from Howlett, M., & Rayner, J. (1995)

Background

Public Participation (PP) & the Barriers to Meaningful PP

Public participation is “consulting and involving members of the public in agenda
setting, decision-making and policy forming activities of organizations or institutions
responsible for policy development” (Rowe and Frewer, 2004, p. 512). Creighton (2005)
believes a genuine public participation process is when public concerns, needs, and
values are addressed and incorporated into decision-making by way of two-way
communication. Many researchers agree that meaningful participation occurs when a
high level of empowerment dovetails with public involvement (Arnstein, 1969; Gaventa,
2006; Brownill & Carpenter, 2007). Public participation is more recently discussed as a
package of three pillars, including: access to information, involvement in decision-
making, and access to justice, all of which must be addressed to ensure a genuine process
and that the public’s desires are reflected in the outcome (Gera, 2016; Kabiri, 2016).

Scholars have debated the merits of public participation. Fischer (2000) discusses
how public participation gives meaning to democracy, legitimizes government policies,

and helps to develop knowledge and understanding among parties. Creighton (2005)
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suggests public participation can increase the ease of implementation of policies. Dietz
and Stern (2008) state that public participation improves the quality, legitimacy, and
capacity of decision-making. Accordingly, public participation is used as a marker to
gauge whether the social goals of sustainable forest management (SFM) are being
achieved.

Even though Canada is committed to sustainable forest management, meaningful
public participation is lacking in public land governance in NB (Chiasson and al. 2013).
Collaborative management efforts are more in evidence in NS. Research has shown that
barriers to meaningful public involvement include missing institutional arrangements,
such as: no avenues for participation, a lack of communication with the public, the use of
the media as an instrument of the elite, conditioned dependence on experts, and the
absence of a localized system of citizen participation (Fischer, 2000). Reed (2008)
discusses how institutionalized participatory processes, rather than episodic participation,
are necessary to facilitate an organizational culture that allows meaningful processes, i.e.,
processes that are negotiated by collaboratively determining goals and objectives. Kabiri
(2016) also emphasizes the need for a structured institutionalized participatory process
for commitments of public participation to be fulfilled, as legal obligations do not always
translate into genuine opportunities for participation. Institutionalized participation
requires an ongoing, non-arbitrary system with clearly defined standards, procedures, and
mechanisms for participatory processes (Gera, 2016). Additionally, to avoid favoritism
toward special interest groups - the extreme outcome being capture — and to maintain a

level playing field, transparency and accountability are necessary (Gera, 2016).
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While much of the literature has focused on evaluation of the effectiveness of
public participation processes, the actual impacts on policy-making are uncertain. Emery,
Mulder, and Frewer (2015) note how the lack of evidence of impacts on policy-making
may be due to public participation processes not translating into policy-making and/or the
lack of techniques for measuring policy impact following the participatory processes. In
their 2015 study, they address this gap by presenting features that could increase the
likelihood of impacts being monitored following a participation process and suggest that
political institutions determine policy impact of participatory process. The theoretical
lens of capture and an assessment that goes beyond the participatory processes
themselves, with consideration of the policy networks, are relevant foci within this study.
Role of Trust

As pointed out by Booth and Halseth (2011), the experience of participants in
participatory processes is particularly relevant to defining the barriers and bridges to a
meaningful process. Levels of participation may be seen as a function of levels of
institutional trust. Individuals are more likely to take part in a participatory process with a
guarantee of safety, the ability to voice concerns and be heard, and the possibility to
affect outcomes. A deliberative democracy perspective stresses the role of institutional
trust and differentiates between institutional and interpersonal trust (Parkins & Mitchell,
2005). Jongeneel et al. (2008) and Hoppner (2009) find that strong levels of trust in a
government or planning committee are not necessarily a strong predictor of a person’s
willingness to participate in that government or planning committee’s activity, as there

are other relevant factors. Parkins et al. (2017) discuss the idea of “critical trust” in which
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a combination of more general trust with some level of skepticism may encourage public
engagement.

In defining trust, Hoppner (2009) finds that trust is a combination of both
perceived attributes (e.g., competence, honesty, openness, fairness, reliability,
reciprocity, respect, and commitment to the fulfillment of participants’ interests) and
shared interests (people tend to trust each other if they perceive a shared commitment to
an interest). Furthermore, Stern and Coleman (2014, p.199) mention how “personal
histories play an important role in the development of not only the relative importance of
different criteria, but also the general propensity to trust or distrust.” It is evident that
trust is an important, multidimensional consideration when analyzing participatory

processes.

Research Objectives

The motivation for this research is to understand the barriers and bridges to meeting
the social objective of public participation that forms part of sustainable forest
management. We undertake an analysis of the policy-making participatory environment
from the perspective of forestry stakeholders. The experiences of key forestry stakeholder
participants are assessed through an examination of existing agency-client relationships.
The policy outcomes of public participatory processes and the implementation of these
outcomes do not always reflect the success or failure of a participatory process because a
good participatory process does not necessarily lead to a good outcome or
implementation. Agency-client relationships may help explain these outcomes (Miller
and Nadeau, 2016). Environments of capture and clientelism are characterized by closed

policy networks that may impact outcomes and/or implementation. Reflecting on this
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idea leads to the question: how is the environment surrounding public participation
shaped and how might the participation environment affect outcomes and implementation
following a participatory process? Additionally, this research questions the ability of a
participatory process to enhance trust in an environment where implementation is slow or
absent due to a long-standing situation of capture or clientelism. In these circumstances,
the policy arena is insulated and directed by a dominant interest group in the former case
and by the state in the latter case. Trust is important for a sound participatory process. A
sound participatory process can also foster trust. However, a history of failed
implementation, due to a policy environment in which outside interests are knowingly not

considered, affects trust in participatory processes.

Methods

This study relies on a comparative approach of two Maritime provinces in
Canada. A combination of qualitative and quantitative approaches is implemented both to
reduce the replication of weaknesses and allow for triangulation of data (Gray, 2013).
Using multiple methodological approaches is also complementary, allowing a fuller
understanding of the research area (Hesse-Biber, 2006). Survey data were combined with
semi-structured interviews (Miller and Nadeau, 2016), document analysis, and participant
observation to understand the perceptions of key forestry stakeholders in NB and NS.
Similar methods have been used in other public involvement research (Diduck &
Sinclair, 2002). Survey questions were informed by the interviews, as well as by several
questions replicated from a general public survey on forest management and policy in NB

conducted by Nadeau et al. (2007). Key forestry stakeholders were chosen, rather than
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the general public, because key stakeholders typically have greater access to the policy-
making realm and have a more continuous engagement. This network of stakeholders can
be a knowledgeable intermediary between the agency’s policy-making and the values
held by the public. However, it is important to note that, although many key stakeholders
may act as representatives of various public interests, views expressed by key
stakeholders and public opinion will differ and stakeholder views are not necessarily
representative of the public. The starting point for identifying contacts was three key
participants from two different institutions. Each key participant has been involved in
forestry in NB for over a decade and is familiar with forestry stakeholders in both NB and
NS. This group generated three independent lists of major stakeholders in the forestry
sectors of NB and NS. The lead researcher attempted to contact each person mentioned
on the lists. Each person contacted was then asked for other key stakeholder contacts. The
lead researcher conducted 42 semi-structured interviews prior to conducting the survey.
There was some overlap between interview participants and survey participants. Survey
participants, similarly to interview participants, were obtained by way of snowball
referral or chain referral sampling (Neuman, 2009; Ishak & Bakar, 2014) to increase the
key forestry stakeholder survey participants and expand the original stakeholder lists.
This process continued until names of key stakeholders became repetitive. The lead
researcher also reached out to other organizations associated with the use or management
of public land that were under-represented in the survey. The criterion for participation
was “individuals who have been involved in some aspect of forest planning or policy
processes over the last 15 years in either NB or NS.” The response rate for the survey was

52%. A total count of 44 participants from the NS forestry sector and 45 participants
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from the NB forestry sector participated in the targeted, online survey. Descriptive survey
data are presented in the results.

The survey consisted of 14 main questions with numerous sub-questions that
encompassed: demographic information, opinions on various characteristics of public
land management and decision-making, levels of trust in management agencies, barriers
to involvement in public land decision-making for the key stakeholders, and then,
separately for the public sector, and identification of other contacts. We selected these
topics to gain a sense of the policy-making environment in which the participatory
processes occur, to understand barriers to the processes, to compare these processes
between the provinces, and to assess the extent of capture in NB and clientelism in NS.
Additionally, interviews were also used to inform some of the topics presented in the
survey. The questions were set up as multiple choices with a Likert scale to assess the
levels of agreement or disagreement with the statements made. The scale ranged from
five to one, with five representing “strongly agree” and one representing “strongly do not
agree.” Pilot surveys were sent out to assess the clarity and objectivity of the questions.

Survey participants were divided into eight diverse identifying categories to
maintain confidentiality (Table 2). Although some participants could identify with more
than one category, participants chose their primary category. In some cases, a primary
category was assigned to those who wrote in a unique category. To maintain
confidentiality, participants were referenced by their province’s abbreviation and
assigned a response number with an “S” added for survey responses (e.g., NB3 for NB,

3 interview, or NB-S3 for NB, 3" survey respondent).
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Table 2. Identifying Categories for Survey Participants

Identifying Category New Brunswick Nova Scotia
(number of participants) (number of participants)
Government 10 14
(current, former, retired)
Industry 8 10
(all sizes, industrial associations)
Elected officials 1 1

(e.g. premier, member of the legislative
assembly, minister)

Non-governmental organizations (15 of 10 6
16 environmental NGOs)

First Nations 1 0
Woodlot 3

(owners, associations)

Private Consultants 4 5
Academics 8

(current, former, retired)

Total 45 44

Overview of Major Public Participation Processes for Management of Public Land
in New Brunswick and Nova Scotia

New Brunswick

Eighty-four percent of NB is covered by forest at about 73,000 square kilometers.
Slightly over half of the province’s land (51%) is public land managed by the provincial
government on behalf of the citizens (NBDNR, 2004). The Crown Lands and Forests Act
(1980) is the legal framework governing the public land. The rest of the province consists
of 29% private ownership, 18% industrial freehold, and 2% federal government (Martin,
2003). Under the Crown Lands and Forests Act, NB’s public land is divided into 10 area-
based timber licenses that are leased to large forest-based companies through 25-year
forest management agreements. In exchange for access to the Crown wood supply, the

forestry industry follows management objectives set by the government (Martin, 2003).
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Episodic public participation in NB has included: public consultations in NB in
1998-1999 on Protected Natural Areas (PNA), which led to the formation of a PNA
forest advisory committee; the Select Committee on Wood Supply Public Hearings
(2004); a Department of Natural Resource’s sponsored public opinion survey (2007)°.
There have been other comment periods and tasks forces, but these three activities are
representative of the major participatory processes identified and discussed by key
stakeholders during the interviews preceding the surveys.

In a reactive process, the Select Committee on Wood Supply emerged from the
public outrage following a chain of event that started with the leak of a letter by the New
Brunswick Forest Products Association (NBFPA), submitted to NB’s Minister of Natural
Resources (Erdle & MacLean, 2005). The letter contained an appeal to increase
harvesting in Crown lands. Specifically, industry’s request to the government was to
double the wood supply from Crown land. The public concern over this proposal and, in
particular, the back channels through which the request was made, led to the hiring of a
Finnish forest consulting firm, Jaakko Pdyry. Initially an industry association contracted
with this firm, but the government proposed to share the costs so that the information
could be made public. The firm produced a report that, again, provoked strong negative
reactions by the public since it laid the foundation for a potential forest policy oriented
solely around timber production. To take a deeper look at the issue, the Legislative Select
Committee on Wood Supply was established. Although the outcome of the Select
Committee on Wood Supply was a report commended by many, two key

recommendations - the introduction of public participation mechanisms and the

e For more information on public engagement processes and context on New Brunswick, refer to Beckley (2014) and Miller and
Nadeau (2016).
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incorporation of values beyond the traditional industrial perspective - have yet to be
implemented.

In what seems like a logical step following the Legislative Select Committee’s
report, in 2007, NB DNR entered into a partnership with academics and federal
government social scientists to conduct a public perception survey, with the intent of
better understanding public values relevant to forests and their management and as a first
step in developing a longer term public engagement process. More than 1,500 NB
residents completed the survey and provided the government with information on the
public’s perceptions of the public lands and their opinions on how those lands should be
managed (Nadeau et al., 2007).

Both of these comprehensive participatory processes shed light on the values held
by the public on management of the Crown land forest. Many environmental and
conservation concerns were voiced, as well as preferences for managerial options other
than forestry companies being overseen by DNR. These public values, which were
expressed in the spaces provided for involvement in 2004 and 2007, are not expressed in
the forestry strategy presented in 2014 (NBDNR, 2014). Past NB forest strategies have
mentioned the importance of public engagement and the need to include public values in
forestry policy (NBDNR, 2004; NBDNR, 2005; NBDNR, 2007; Select Committee,
2004). Nonetheless, economic viability of the lumber, pulp and paper industries remains
a dominant focus and public values have not been incorporated in recent policy-making.
The exclusion of outside interests does not comply with the social goals espoused in

Canadian forest policies for sustainable forest management.
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Nova Scotia
Public land in NS is under the administration of the Minister of Natural Resources
(NSDNR, 2014). The legal foundation for the management of public land is Crown
Lands Act (1982) and the Scott Maritimes Limited Act (1965). At 15,400 square
kilometers of public land, public lands make up approximately 29% of the province. NS
is unique among Canadian provinces with private land totaling nearly 70% of the
province. NS is about 77% forested (42,750 square kilometers) and 68% of that forested
land is privately owned. While NB has a more uniform approach to Crown land
management, NS is in a period of transition. Currently, there is a mixture of both area-
based and volume-based licenses. In 2012, the Stora Act, which was the legislation
overseeing the Crown land management of the Port Hawkesbury Paper Company, was
rescinded. A new approach to management is emerging with the Forest Utilization
License Agreement (FULA), which replaced the Stora Act at Port Hawkesbury (Forest
Utilization License Agreement, 2012). As pointed out by one of the forestry stakeholders,
the DNR is encouraging a transition to the FULA in an effort to move toward a uniform
license standard across NS:
[With the] reopening as Port Hawkesbury Paper, the province introduced a whole
new form of licensing and that is the template we are using to move forward with
the Forest Utilization License Agreement, a very significant change. Back in the
1960s two of the major mills: Stora Forest Industries and Scott Paper, both were
granted their license by specific legislation. Because economic development was
the focus of the day, they had wide ranging authority and power on those lands
given to them by legislation. That’s very, very difficult to change and make
headway on. Under the new system, the FULA, now it’s a renewable agreement.
The weight has shifted back in favor of the Crown, or the public, as opposed to
the company. There’s much greater control imbedded in the license agreement to

ensure full benefits so both industry can flourish and the interests of the Crown
and the public are better protected (NS9).
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Over the years, participation has been episodic in NS. Following the election of the
New Democratic Party (NDP) in 2009, participatory processes in public land
management expanded with the 2010 Natural Resource Strategy. This strategy
recommended a more collaborative approach and a deliberate departure from past
decades of forest management goals that revolved around governmental support of
industry as the principal means to create jobs. While the implementation of this NDP
strategy lagged, the Liberal government that followed the NDP in 2013 demonstrated
some commitment to this more collaborative approach. In 2015 the Minister of Natural
Resources announced that western Crown land would have to be certified by the Forest
Stewardship Council (FSC), a third-party organization that promotes responsible forest
management. Additionally, the Minister committed to making maps available online with
Crown land management plans for the public to view and comment. However, in the
wake of a concerning audit (Ecology Action Center, 2016), the Minister retracted his
commitment to this FSC certification.

Historically, a small number of large companies had access to most of the
opportunities for timber harvesting on public land in NS, similar to the current
arrangement in NB. The new strategy is a response to public requests for a more
equitable arrangement regarding access to timber on Crown land management. With the
adoption of a new strategy, the government of NS is committed to focusing on
commonly-held values of sustainability, transparency, diversity, collaboration, and
informed decision-making for natural resources. With a shift from limited partnerships to
collaboration, a pilot project for a community forest has been initiated (Nova Scotia

Department of Natural Resources, 2011).
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With only one community forest pilot project and a slow drift toward more
collaborative approaches, stakeholders are suspicious of comprehensive implementation.
Much publicity was created around community forests and many Nova Scotian forestry
stakeholders were under the impression that multiple community forests would be
supported under this pilot project (NS1; NS2). Deadlines have been pushed back
continually. Following the publication of the strategy in 2011, events intervened - two
pulp mills on the verge of collapse — that focused DNR’s attention on saving these mills.
With these additional challenges, the momentum for a transformation of the forest sector
slowed. The 32 actions proposed during a two-year consultation process have not
progressed significantly. Some of the steps that were taken do reflect public values:
discontinue public funding for herbicides, clarify the use of biomass to generate
electricity (which remains very controversial), and prohibit whole tree harvest on public
land. However, the Western Crown Lands Planning Process disappointed many
proponents of public involvement and collaboration, as the process was top-down and
controlled by DNR. This was not the public participation recommended by the Natural
Resources Strategy. Many forestry stakeholders are dubious of the transformative change
away from the status quo presented in the Natural Resource Strategy (NS1; NS2; NS3;

NS5; NS12; NS14; NS15).

Forest Certification

Forest certifications are market-driven tools used to demonstrate responsible forest
management. Certification frameworks recognize public participation as an essential

element of sustainable forest management and contain provisions regarding public
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participation that can involve creating space for public involvement aside from the
existing institutionalized avenues. In NB and NS, where few institutionalized avenues
currently exist, third-party forest management certification could play a key role in social
accountability, especially since forest certification of public land is required by provincial
governments. In New Brunswick, forest certification is required for all public land license
holders, with the choice of which certification resting with the licensee. The least
stringent system in terms of public involvement (Ozinga and Krul, 2004; Clark and
Kozar, 2011) is the predominant choice in the province, namely, the Sustainable Forest
Initiative (SFI). In NS, as mentioned earlier, the commitment made by the provincial
government towards the Forest Stewardship Council certification seems to be wavering.
Regarding public involvement, FSC certification requires consultation with persons and

groups directly impacted by the operations (Maritime Region Steering Committee, 2009).

Results: Participatory landscape as viewed by key forestry stakeholders

This section presents the experiences of key forestry stakeholder participants, as
assessed through existing agency-client relationships, to better understand how the
participatory landscape is shaped in NB and NS. The assessment considers opinions in
NB and NS. The results are grouped under four themes that emerged from the interviews:
1) adequacy of public participation processes and tools in Crown land management; 2)
public trust towards provincial government and forest companies for Crown land
management; 3) barriers to public involvement; and 4) fear of retribution. For the last two
themes, the results present the stakeholders’ reflections about their personal experience

and their perceptions from a general public’s perspective.
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Adequacy of Public Participation Processes and Tools

The perceptions of key stakeholder survey participants lean toward supporting
adequate public participation mechanisms, more public participation opportunities, and
agreement that the public should be involved in Crown land decision-making. Survey
participants have diverse affiliations (Table 2). In the midst of this diversity, 88% of NB
and NS participants “strongly agree” or “agree” that proper public participation tools and
techniques need to be implemented (Table 3). With respect to offering more opportunities
for public involvement, about a three-quarters of NB and NS participants “strongly
agree” or “agree” with the need for more opportunities for public involvement. On
whether the public should be involved in the decision-making processes for Crown land,
again, there was overwhelming consensus with 84% of NB informants and 83% of NS
informants agreeing with this sentiment. In summary, there is strong support from diverse
groups in the forestry sector for ensuring and expanding sound public participatory
processes in both NB and NS.

Three out of four NB forestry stakeholder participants do not believe meaningful
involvement is offered. NS informants have a similar response pattern, with slightly less
consensus, but with similar feelings of disagreement that they have meaningful
involvement (Table 3). A Nova Scotian survey respondent captures this sense of
meaningless involvement with the statement “fatigue with consultations that are ignored.

Why waste your time going through pretend consultations” (NS-S43)?
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Table 3. Key Stakeholder Perceptions of Public Participatory Processes

Province | Strongly | Somewhat | May or | Donot | Strongly N/A
agree agree may agree do not
not agree
agree
Proper public NB 28 10 5 0 1 0
participation tools (63.6%) (22.7%) (11.4%) | (0.0%) (2.3%) (0.0%)
and dte‘:h;“q“es NS 25 10 3 2 1 0
?neli)letlcl)lelfte q (61.0%) (24.4%) | (73%) | (4.9%) | (2.4%) | (0.0%)
There need to be NB 28 7 7 1 1 0
more opportunities (63.6%) (15.9%) (15.9%) | (2.3%) (2.3%) (0.0%)
for public
participation in NS 23 8 5 4 3 0
gecgion—mﬁkigg (53.5%) (18.6%) | (11.6%) | (9.3%) | (7.0%) (0.0%)
or Crown lan
The public should NB 25 11 6 1 1 0
be involved in the (56.8%) (25.0%) (13.6%) | (2.3%) (2.3%) (0.0%)
decision-maki
processes for | NS | 22 13 N 1 0
Crown land (51.2%) (30.2%) (9.3%) | (7.0%) (2.3%) (0.0%)
The public feels NB 1 1 9 6 27 0
that they have (2.3%) (2.3%) (20.5%) | (13.6%) | (61.4%) (0.0%)
meaningful
involvement in NS 2 4 8 15 13 1
Crown land (4.7%) (9.3%) (18.6%) | (34.9%) | (30.2%) (2.3%)
decision-making

Concerning the transparency of current Crown land policy, opinions are
somewhat more varied in NS. Only 5% of NB participants and approximately 19% of
Nova Scotian participants “strongly agree” or “agree” that the current Crown land policy
development processes are transparent and understood by the public. As previously
discussed, the governments in both provinces have been criticized for poor information-
sharing with citizens according to reports by the auditors-general of both provinces. This
barrier is mentioned in the surveys, where the need for “information availability
(government used to do an annual report on Crown land) and transparency in decision-
making” (NB-S6) is cited.

There are still many key forestry stakeholders who remain skeptical about

granting the public too much power in Crown land decision-making according to both
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interviews and surveys “Why should laymen get a big say in directing policy on Crown
land” (NB10)? Although the interviews in NS point to a better understanding of the
rationale for public participation, both provinces have several skeptics about the public’s
ability to participate in a productive manner:

The public is far from experts in Crown land management. They should

participate but we must use science to manage the forest. We pay government

(DNR) to do this but they sometimes let public opinions (non-science for the most

part) get in the way of proper decision-making. The solution might be more

public education from DNR (NS-S10).

Some NB key forestry participants question the knowledge and ability of the
public to be involved, “Without adequate knowledge of the forest industry, public may
not be qualified to provide meaningful input” (NS-S18). Issues around information
sharing are apparent in both provinces and may relate to some of these concerns. Other
participants express confidence in the technocrats and differentiate between well-
informed decisions and public opinion with a preference for “well-informed and

evidence-based decision making over the use of faith, public sentiment, or 'traditional

knowledge’ (NB-S36).

Public Trust towards Provincial Government and Forest Companies

Table 4 below shows survey results on levels of trust in the forest companies to
manage the public forests, and levels of trust in the Department of Natural Resources
with its role in public forest management. The two provinces have similar results with
low levels of trust in the government and even lower levels of trust in forest companies

regarding the management of Crown land. Low levels of trust remain, despite the recent
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attempts and the commitments of the NS government to a more collaborative model (see

Table 5).
Table 4. Key Stakeholder Perceptions on Public Involvement & Public Trust
May or Strongly
Province Strongly | Somewhat may not Do not do not N/A
agree agree agree
agree agree
The public trusts 1 10 6 13 14 0
the Department of NB (2.3%) (22.7%) (13.6%) | (29.5%) | (31.8%) | (0.0%)
Natural Resources
with its role in ) 7 2 19 12 1
Crown land NS @A7%) | (163%) | (4.7%) | (442%) | (27.9%) | (2.3%)
management
lic trust
M et g ! 2 ; T | s | ol
companies with (2.3%) (4.5%) (18.2%) | (15.9%) | (59.1%) | (0.0%)
timber licenses to
manage the Crown NS 2 2 4 16 19 0
land on behalf of (4.7%) (4.7%) (9.3%) (37.2%) | (44.2%) | (0.0%)
the public

Table S. Nova Scotia Survey Responses on Trust

“lease holders [and] corrupt Department of Natural Resources bureaucracy staffed at high levels with
former lease-holder employees” (NS-S20).

“The Nova Scotia Department of Natural Resources is a black box with regards to transparency and public
involvement. They seem to have little to no credibility with the public” (NS-S32).

“Overall I believe the biggest barrier is the public's [dis]trust that their feedback will be considered. Thus,
when decisions are made, even if they are contrary to 'opinion', [it is important] that the public's feedback is
shown to have been considered and [that the] reason for [the] decision [is] given, so they do not feel it is a
waste of time (NS-S16).”

"lack of interest to participate originates in historic lack of trust in the party (NSDNR) conducting the
process of public participation” (NS-S38).

Questions about "trust" are difficult to address. There is a relatively strong latent trust of DNR deriving
from the old days of Lands and Forests, when environmental and social issues were much simpler. But
times "are a-changing" and DNR has not kept up. Trust is eroding generally and in some quarters (where
critics are informed and engaged, or, at least, want to be) trusts ranges from being very low to essentially
non-existent. I've rated trust of industry as being somewhat higher than trust of DNR, because people
generally know how industry functions, i.e., making a profit and operating in line with regulatory
requirements. DNR, on the other hand, often speaks with a "forked tongue", talking the walk (i.e., usually
referred to as working toward "balance") but not walking the talk (i.e., repeatedly demonstrating bias in
favor of industry and industrial forestry practices). This is highly damaging on the trust side” (NS-S23).

Some of the expressions of distrust in NS are in reference to two top industry
people moving from a prominent forest company that went out of business directly into
high-level positions in the Department of Natural Resources. Other distrust emerges with

the support for only one small community forest pilot project rather than numerous
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projects, as there had been a sense the government would support multiple pilots of a
reasonable size. Lastly, many interview and survey participants from NS are dissatisfied
with the participatory process, the Western Crown Lands Planning Process, which was
introduced after the Natural Resources Strategy. While the Natural Resources Strategy
established the need to move toward collaborative decision-making and away from the
status quo, the Western Crown Lands Planning Process did not appear to be genuine to

many who participated.

Barriers to Public Involvement

Stakeholder Perceptions of Barriers to Personal Participation

Key forestry stakeholders were asked, “From your personal experience, what have
been the biggest barriers to your ability to participate in Crown land management and
decision-making processes?” A list of possibilities was provided and answers were
formatted on a Likert scale from five representing “strongly agree” and one representing
“strongly do not agree.” The response to the statement “lack of interest to participate”
shows 66% of Nova Scotian key stakeholders “strongly do not agree” or “do not agree”,
followed by “not applicable” as the next largest response. The majority of forestry
stakeholders in NS do not agree that barriers to involvement are due to a lack of interest
to participate. In NB participants converge toward unanimity with 84% responding
“strongly do not agree” or “do not agree”, of which 59% is “strongly do not agree.” Lack
of interest to participate is not a strong barrier to participation for forestry stakeholders in

this study.
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The next perspective is “lack of opportunities to participate” from the key forestry
stakeholder’s personal experience. There is a wide spread of responses in NS. NB has a
diverse spectrum as well, but with slightly more respondents stating “strongly agree.”
Relating this to the interviews, many informants mentioned privileged access and the
existence of more opportunities for certain interest groups. Though key forestry
stakeholders tend to have more access to policy-makers than the public, in NB and NS
many key stakeholders mentioned that access greatly varied across the main interest
groups. Privileged access emerges in several statements, e.g., “close ties of government
departments and forest industry, desire to maintain control over decision-making are key
barriers in Nova Scotia” (NS-S28). A key forestry stakeholder felt that “staff expertise is
often overlooked or not required when decisions are politically based” (NS-S26). A NB
stakeholder mentioned “non-industry stakeholders do not feel part of the process” (NB-

7).

Stakeholder Perceptions of Barriers to Public Participation

Following the question referring to key forestry stakeholders’ perceptions of
barriers to their personal involvement in Crown land management and decision-making,
the question was asked about the barriers faced by the public. There is evidence that the
public is interested in participating in Crown land management and decision-making in
both NB and NS from the 2007 public perception survey (Nadeau et al., 2007) and the
public involvement phase of the NS Natural Resource Strategy (2011). However, during
the semi-structured interviews used to inform the survey, “lack of interest to participate”
was occasionally identified as one of the barriers to public involvement. Key forestry

stakeholders in their survey responses also tend to agree with this statement for the public
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at-large, which significantly differs from their reflection on the barriers they face
personally. Fifty-six percent in NS and 47% in NB indicate they “strongly agree” or
“agree” that lack of interest to participate acts as a barrier to public participation.
Conversely, not one key stakeholder indicates “strongly agree” with lack of interest to
participate being a personal barrier.

With respect to lack of opportunities, there also is a difference between the
personal experience of the key stakeholders and their reflection on the public’s
opportunities to participate in Crown land management and decision-making. From their
personal experience, 45% of Nova Scotian stakeholders agree and 21% disagree that the
there is a lack of opportunity to participate in Crown land management and decision-
making. In NB, 46% agree and 31% disagree that there is a lack of opportunity for their
own personal participation. For the public, Nova Scotian informants have 57% agreement
on the lack of opportunity for public involvement and 29% disagreement. NB informants
more strongly support this statement about barriers to public involvement, with

agreement jumping to 76% (from 46%), and 19% disagreeing.

Fear of Retribution

A disincentive to participate that emerged during the interviews is fear of
retribution. An interviewee refers to this barrier by stating that “The others probably
would be too scared to talk about the realities they are dealing with. There is a lot of fear
across the boards when it comes to the forestry sector and that percolates down to
individual families. Sublicenses are afraid. Employees are afraid. Families who think they

might get work are afraid...Anyway, it’s pervasive (NB12).” Fear of retribution is
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included in the survey questions that refer to the biggest barriers faced by key
stakeholders and what key stakeholders feel are the biggest barriers to public involvement
(Figure 1). No other question receives such a diverse spectrum of responses. For most
questions, there is notable consensus and parallels between the two provinces. This
question highlights provincial differences, as well as differences between how this barrier
is perceived as a personal issue by key stakeholders versus how the stakeholders perceive
retribution as a barrier for the public.

In NS, key stakeholders, from their perspective, do not feel that fear of retribution
is a barrier to public involvement. Regarding personal experience, 63% of Nova Scotians
answer “do not agree” or “strongly do not agree”, whereas 18% responded that this
question is “not applicable.” Regarding their perspective on fear of retribution as a public
barrier, 33% of Nova Scotians respond that they “may or may not agree”, while 57%
answer “do not agree” or “strongly do not agree.” These answers contrast markedly with
NB, especially on the question of barriers to the public. Whereas only 7% of informants
in NS believe the public may have fear of retribution, in NB 51% “agree” or “strongly
agree” that this fear exists and 28% believe this “may or may not” exist. Only 21% “do
not agree” or “strongly do not agree” with this statement. Stakeholder level of agreement
with this statement from their personal experience (rather than for the public) is also
much higher in NB, but remains lower than their opinion for the public, with retribution
being identified as a distinct barrier. Twelve percent “may or not may not agree” and
56% of stakeholders “do not agree” or “strongly do not agree.”

Some of this fear in NB stems from “fear of retribution associated with loss of

funding from government sources, lack of access to information and data that would
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allow us to draw our own conclusions about proposed Crown land management
proposals” (NB-S2). Another survey participant from NB felt that “dominant industry
and associated professionals increasingly excommunicate anyone who questions [the]
status quo; [I] was a public servant in recent past. [I was] forbidden to speak publicly”
(NB-S11).

Some participants mention in interviews their preference for public involvement
in which persons are held accountable for their statements. Others feel that “fear of
retribution kicks in when the processes are public (e.g., signed comments, public
hearing), but [is] not so high when the input can be made anonymously” (NB-S29). Thus,
consideration of how fear of retribution may affect participation levels should be factored
into the formulation and design of participatory processes in each province. Especially in
NB, the public have clearly voiced a preference for public participation processes that do

not require making public comments (Nadeau et al. 2007).
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Fear of retribution

28% = 21%

New Brunswick Public

5% 5%

23%

11%

28%

New Brunswick Stakeholders

% Strongly agree Agree
May or may not agree ® Do not agree
Strongly do not agree N/A

2% 5%

3%

33%

43%

Nova Scotia Public

7%

28%

Nova Scotia Stakeholders

Figure 1. Stakeholder Perceptions on Barriers to Their Own & Public Involvement

Discussion

This research finds that, while the participants of the interviews and survey have

diverse affiliations and come from two distinct provinces, there exists considerable

agreement on the need for improved public involvement processes. An important aspect

of trust is shared interest (Hoppner, 2009) and the results demonstrate shared interest for
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public involvement in public land management. However, although there is a shared
interest expressed for public participation in forest management, as expressed in the
discourse around sustainable forest management, different motives for pursuing public
involvement and expectations emerge from our results. When the motive is to ‘educate
the public’ about a decision that already has been made, rather than share responsibility
for decision-making, this approach does not align with the goal of a process informed by
authentic and effective public participation. The reluctance of government to share
decision-making with non-government parties still exists and is observed in the
interviews in NB and NS, as well as in other places, such as Thailand (Kabiri, 2016). This
reluctance remains even with an institutionalized public participatory framework (Kabiri,
2016), which indicates that establishing processes is not a guarantee of meaningful public
participation. Gaventa (2006) points out that, without paying attention to the conditions
needed to create change and move away from the status quo, new participation processes
might be captured by what he calls the “already empowered elite.”

Those who opted to participate in this research may be persons with a stronger
collaborative spirit and democratic ideal, but also participants who may be looking for a
place to voice an opinion on the topic. In NB, few government actors agreed to an
interview, even with a guarantee of confidentiality. NB government employees were
more willing to respond to an online survey, possibly because they felt it was a more
anonymous medium for providing input. An online survey versus an in-person interview
may have reduced fear and provided a space for voicing an opinion, as they “allow for
frank and open expression of ideas and opinion” (Beckley, Parkins & Sheppard, 2006,

p.31). Many of the barriers to participation faced by key stakeholders on a personal level
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differ from the barriers key stakeholders see for the general public, including: lack of
awareness of opportunities, lack of interest, lack of personal resources to partake,
locational obstacles, comfort level with the processes chosen, trust in the processes
chosen, confidence that input would be fairly considered, and fear of retribution. There
was more agreement that these were barriers faced by the general public than experienced
by the stakeholders themselves. In going forward, this difference in the stakeholders’
perceptions is an important consideration. This research used both interviews and surveys
to reach the audience of interest. In a similar vein, public involvement processes need to
match the desired communication criteria and needs of their participants (Beckley,
Parkins & Sheppard, 2006). The lack of trust between various parties involved in forestry
(government, industry, woodlot owners and the environmental community) in both
provinces and fear of retribution in NB appear as critical elements to consider in

designing sound participatory processes.

Lack of Trust

Trust in the forest industry and the Department of Natural Resources is generally
perceived to be low in both provinces in terms of the management and decision-making
for public land. Recent participatory efforts have occurred in NS, yet trust in both
industry and DNR appears lower there than in NB. Several interview participants connect
the extreme distrust to the privileged access for certain interest groups and the closed
policy network that persists even when spaces for involvement do appear. Connecting
levels of trust and participation is difficult because there is no institutionalized

participation, but rather episodic processes for participation. The sporadic nature of
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participation processes offers limited opportunity for social learning and trust-building
among actors involved in forest management on public lands.

With levels of trust so low, regaining trust in the government to consider public
interests is essential to creating and moving forward with sound participation processes.
Emery et al. (2015) discuss links between public engagement (PE) and policies to
maximize the impact PE processes have on policy. The links include the necessity of
discussions between PE practitioners and policy-makers in informal settings to form
trusting relationships. This engagement, however, is contingent on a more open policy
network with committed policy-makers. According to Wang and Wan Wart (2007), to
gain trust, more public participation opportunities, followed by a fulfillment of the
commitment, are necessary. They also recommend that, for a participation strategy to
increase trust, efforts should be result-oriented.

Most regular attempts at participatory processes in NB and NS have been guided by
industry through forest advisory committees or by the DNR through public consultation.
If public trust of the parties guiding participatory processes does not exist, it is expected
that participation rates will be negatively affected. Under certain conditions, such as
when there is a history of reliability and actions taken in good faith by a lead agency, a
level of distrust by individuals may not necessarily preclude individuals from taking part
in the process. This has been coined “critical trust” (Parkins & Mitchell, 2005). Parkins
and McFarlane (2015) also highlighted the fact this critical trust makes a constructive
contribution to natural resources management. Owing to distrust of a lead agency, critical
trust may or may not be relevant to participant levels in the provinces. Some of the

stakeholders in this research experienced repeated disappointment in participatory
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processes and expressed a sense of hopelessness and disappointment about their
involvement in these processes. Still they have not given up on the potential that public
participation holds to include a wider range of values in forest management of public

lands.

Fear of Retribution

Barriers to participatory processes differ between provinces, especially the
perception of fear of retribution, which is specific to NB (NB2; NB3; NB6; NBS; NB10;
NBI12; NB15; NB17; NB21). The theme of fear of retribution was present in numerous
stakeholder interviews and was subsequently confirmed by the survey. Interview
participants in NS did not mention fear in the interviews or in the surveys, did not agree
that fear of retribution is a barrier to public participation in the surveys. The fear that
exists in NB could be due to the economic dependence on the forest industry and, thus,
the fear of voicing opposition to a dominant industry. Fortmann and Kusel (1990) discuss
how commodity interests historically hold power in resource-dependent communities.
This discrepancy in power and economic dependence may explain an unwillingness to
express opposing views. Furthermore, without institutional processes to provide public
access to decision-makers and information to all, interest groups might feel at risk of
diminished access to decision-makers if they voice discordant concerns. Currently, in
both NB and NS the prospect of providing input to decision-making seems to rely heavily

on personal relationships and willingness from those in power.
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‘Public Ignorance’

Finally, a key cultural barrier to public participation is the persistence of the
technocratic, top-down decision-making tradition in public land decision-making in NB
and NS. There is an expressed concern that still exists about public ignorance and the
inability of the public to contribute in any significant manner to public land decision-
making (NB14; NB22; NS13; NS14). This idea of ‘public ignorance’ has been a source
of dispute in environmental policy (Dietz & Stern, 2008) and public land governance in
NB and NS. Parenteau (2013) describes how James Irving, the President of JD Irving, the
largest forestry industry in NB, stated at a public hearing:

“I don’t think putting the local communities in charge of managing forestry as

complex and as complicated as it is, is the right thing to do. These communities

are totally dependent, around NB, on forest products...I don’t think putting timber
lands in the hands of the community is the right thing to do, because of the

complexity of it” (Irving interview, 2003 as cited in Parenteau, 2013).

Even with support demonstrated in the survey for more public involvement, there
are many key stakeholders in both provinces who question the extent to which the public
can and should be involved. Public participation connotes a spectrum of possible levels of
involvement. Many of the key forestry stakeholders appear to be supportive of public
involvement, but within a limited spectrum of activities (Figure 2). The first two levels of
involvement in this spectrum are also those activities required in forest certification at the

time this research was conducted, namely, SFI and FSC, which involves informing and

consulting the public.
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Figure 2. Continuum of Public Participation (adapted from IAP2, 2007)

One of the benefits not mentioned in the discussion on the unease about public
ignorance is how public participation is also a way for the public to build capacity and act
as an avenue for social learning to occur. When the public is involved in a deliberative
process, this commences a social learning process that can transcend individual interests
and values and create an opportunity for mutual understanding (Webler, Kastenholz and
Renn, 1995; Garmendia and Stagl, 2010). Underpinning this notion of social learning is
the recognition that different types of knowledge and expertise can make significant
contributions to decision-making. This notion clashes with the elitist, expert-driven
approach that drives forest management decision-making, especially in NB (Anderson
and MacLean 2015, Sandberg and Clancy 2002) where there is a tendency to dismiss the

expertise of non-industrial stakeholders and traditional knowledge.
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Sustainable Forest Management & Agency-Client Relations

Many natural resource management approaches worldwide have moved toward
more collaborative forms of management and created spaces for public involvement.
Canada has a commitment to sustainable forest management, which entails meeting
social objectives, as well as environmental and economic objectives. Although this
commitment exists on a national level, NB has not moved effectively in this direction and
NS has initiated a slow transformation. In an environment characterized by capture,
diverse input is uncommon with one homogeneous interest group dominating and
dictating policy. In an environment of clientelism, the state maintains power and dictates
policy. A closed policy network is characteristic of both capture and clientelism, affecting
the spaces for participatory processes and the implementation of relevant policy
outcomes. The influence of a closed policy network is consistent with conclusions
presented by Emery et al. (2015) in which they discuss the significant role political
institutions can play in determining the policy impact of participatory processes.

Participatory processes have been introduced episodically for Crown forest
management and decision-making in both NB and NS. However, when agency-client
relations involve capture or clientelism, the windows for involvement may be limited and
strictly controlled, a phenomenon seen in the participatory processes surrounding public
land policy and decision-making in NB and NS. Implementation of outcomes occurs
rarely, or slowly, as outside interests are not included within the sphere of closed policy-
making. Although Beierle and Cayford (2002) point to outside factors - regulatory power,
program budgets, and staff - affecting implementation of a participatory process,

assessing agency-client relationships sheds light on how the participatory landscape in an
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environment of capture in NB does not allow space for public involvement. However, the
emergence of forest certification offers opportunities to create space for public
participation in parallel with traditional channels. Forest certification frameworks that are
separate from the local policy arena and evaluated by a third party might create
conditions to prevent the capture of these new participatory spaces. As both NB’s and
NS’s provincial governments require forest certification of public lands in the future,
greater and more regular public participation, as well as increased transparency and
access to information, might ensue through mechanisms put in place to ensure corporate
social responsibility.

Conclusion

This research shows that closed policy-making networks still exist for public land
management in NB and NS, although a transition to a more open environment may be
occurring in NS. While results show a consensus regarding the need to improve public
involvement across sectors in both provinces, important barriers have been identified.
Trust in the forest industry and the Department of Natural Resources (DNR), the stewards
of public lands, is extremely low in both provinces. Even with recent participatory efforts
in NS, the trust level is lower than in the neighboring province of NB. Some participants
connect this distrust to privileged access for certain interest groups and a closed policy
network. The barriers to participatory processes differ between provinces, especially
evident with the fear of retribution that is specific to NB. Finally, key stakeholders
identify different barriers to engagement for themselves and for the general public, an
important difference in perception that is relevant to how meaningful public involvement

is formulated. This result highlights the need to design participatory processes that lead to
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the engagement of audiences with views that are not represented in the dominant
discourse. In the current situation, the participatory processes that have been used do not
appear suited to reach a broad audience. Participatory processes have been introduced
episodically for public forest management and decision-making in both NB and NS, even
as the policy environment is controlled by the agency-client relationships of capture and
clientelism. What resulted was rare and slow implementation of the policy outcomes of
the participatory processes. This reality reflects a continuing, disjointed process for the
integration of outside interests and democratic principles. It also indicates that current
conditions are unlikely to lead to sustainable forest management without altering the
structural conditions that define the power of different groups involved in decision-
making. If Canada wants to achieve the social objectives integral to sustainable forest
management, the public’s involvement in all phases of the policy-making process is

critical, not only in NS and NB but in all regions of the country
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CHAPTER V: SOCIAL NETWORK ANALYSIS OF THE FORESTRY
STAKEHOLDERS IN NEW BRUNSWICK & NOVA SCOTIA
Lauren Miller
University of New Brunswick, Fredericton, New Brunswick, CA

Communicative networks of key stakeholders in Crown (public) land governance
in New Brunswick and Nova Scotia are examined through a social network analysis
(SNA). Empowerment of various stakeholders through the creation of alliances may
bring alternative perspectives to Crown land decision-making. Both provinces have been
characterized by traditional, technocratic forest policy approaches to Crown land
management and both provinces have attempted to accommodate a diversity of
stakeholders, with mixed outcomes. In this study, the relationship-building interactions
among diverse actors in the public forest sector are assessed. The SNA includes 42 semi-
structured interviews, followed by an online survey with 82 diverse forestry stakeholders.
The results show frequent interactions among diverse stakeholders in Nova Scotia, with
most frequent interactive ties among non-governmental organizations (NGOs) and
government. These network data are from an era in which the Nova Scotia government
committed to more collaborative natural resource management. This commitment is
recent and still evolving. There are fewer overall communicative ties in the New
Brunswick network, though frequent ties between NGOs and woodlot
owners/associations do exist. In New Brunswick, this example of successful relationship-
building is occurring during a time of general abandonment of formalized public
involvement processes, following an era of attempts to forge more meaningful
connections between the public realm and the Crown land policy-making realm.

KEYWORDS. Public participation, governance, social network analysis, Crown land,
public land, New Brunswick, Nova Scotia
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Introduction

As humans, we have strong biophysical dependencies on the environment. We are
dependent on ecological services and benefit immeasurably from the Earth’s natural
resources. In turn, we have significant impact on these resources. Various forms of
management and governance of natural resources have emerged to maximize the benefits
to society. Environmental and natural resource management is complex due to our
incomplete knowledge of ecological systems and the degree to which we are embedded
in and reliant on our environment. Accordingly, “effective natural resource management
and governance largely rely on the knowledge, expertise, and the willingness/possibilities
for negotiation, conflict resolution, collaboration, and coordinated actions among various
stakeholders” (Bodin, Ramirez-Sanchez, Ernstson, & Prell, 2011, p.6). This study adopts
a social-relational approach to better understand the human dimensions of natural
resource governance.

One way in which the human dimensions of natural resource governance are
being addressed is through international commitments to sustainable management, such
as the Brundtland Commission and the UN Conference on Environment and
Development (UNWCED, 1987; UNCED, 1992). Rather than focusing solely on the
environmental-economic trade-offs, sustainable management aims to balance the
environmental, economic, and social aspects of management. In forestry, sustainable
management has been recognized and adopted internationally (UNCED, 1992; CCFM,
2008). Canada, with 40% of its land covered in forest or other types of woodland, is one
of many nations committed to sustainable forest management (CCFM, 1992; CCFM,

1998; CCFM, 2006; CCFM, 2008). The Canadian Council of Forest Ministers recognizes
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that “advancing sustainable forest management will require the participation and
synergies among healthy forests, vibrant communities and profitable forest-based
businesses” (CCFM, 2008, p. 7).

Ninety-four percent of Canadian forests are under public ownership, which
presents both management challenges and opportunities. Nationally, Canada has
demonstrated a commitment to sustainable forest management; however, provinces and
territories control and regulate their natural resources, maintaining the authority to
legislate on behalf of their public forests. Crown land is also subject to Aboriginal and
treaty rights (CCFM, 2008; Government of Canada, 1982). With provincial authority
over public land, the provinces have a mandate to manage public land in the best interest
of their people. Although, in theory, sustainable forest management requires public
participation, in New Brunswick (NB) and Nova Scotia (NS) there are barriers to
participating in the formation of public land policy, conceivably remnants of the
historical dominance of the lumber, pulp and paper industry (Miller & Nadeau, 2016;
Miller & Nadeau, 2017). Implementation of public policy recommendations associated
with episodic participatory processes for the general public and other stakeholders has
been minimal or slow to develop in both provinces (e.g., Select Committee on Wood
Supply (NB); Natural Resource Strategy (NS)). The exception is the protected natural
areas planning processes in each province (NSDNR, 2013; Beckley 2014; Miller &
Nadeau, 2016). Over two decades ago coalition building and collaboration were
suggested as a way to break from the status quo (Clancy & Sandberg, 1992). This study
uses a network analysis (SNA) of forestry stakeholders to examine relationship-building

among stakeholders in the forest sector.
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Background

Crown Land Management in New Brunswick and Nova Scotia

In Canada, the provinces and territories act on behalf of the people as trustees for
Crown (public) lands, though First Nation land claims remain unsettled in most of the
country. In NB, 88% of the province is forested. About 51% of the provincial land is
publicly owned, 29% is owned by 41,900 private owners with small holdings, 18%
consists of industrial freeholds, and 2% is managed by the federal government (Floyd,
Ritchie, & Rotherham, 2012; Martin, 2003). The Crown Lands and Forests Act (1980) is
the legal foundation for the management of provincial public land and divides the land
into 10 forest area-based licenses. These licenses are leased to large, forest products
companies in 25-year forest management agreements. In NS, forest covers about 77% of
the province and Crown land accounts for about 29% of the province. While most
provinces have a high percentage of Crown land, 68% of the forestland in NS is private
with over 30,000 woodlot owners (Sandberg & Clancy, 1996). The legal basis for
management of public land in NS is the Crown Lands Act (1989) and the Scott and

Maritimes Limited Act (1965).

Social Network Analysis & Power

Clancy & Sandberg (1992) discuss how empowerment of various stakeholders
through the creation of alliances is needed to bring alternative perspectives to the Crown
forest management and decision-making realm:

In New Brunswick and Nova Scotia, the government has proved unwilling to
confront the skewed and biased relations of power in the forest sector. If we work
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under the assumption that some empowerment is desirable to counter these trends

and challenge the industry agenda, coalitions must be built between the various

stakeholders who are looking for alternatives (Clancy & Sandberg, 1992, p.223).

Social network analysis (SNA) can assess the extent to which coalitions have
developed in these two provinces. SNA evaluates social-relational patterns among actors
within a specific context or system and how this system facilitates or limits actors and
processes (Baird, Plummer, & Bodin, 2015). SNA can also clarify how relationships in
the forestry sector can influence attitudes and perspectives toward Crown land

management. This research specifically examines the frequency and diversity of

communication among key stakeholders.

Public Participation & Social Network Perspectives

Brownill and Carpenter (2007) connect concepts of power and public
participation through their influence to shape the outcomes of decision-making processes.
While power has many different forms and is continually changing, success of a
participatory process can be observed through a change in power relations (Gaventa,
1980). This study focuses on key Crown land stakeholders, rather than the public at-large.
A social network perspective is taken to assess the frequency and diversity of ties among
key stakeholders and to compare provincial networks. Both provinces historically
followed technocratic approaches to natural resource management. Regarding policy-
making, Nova Scotia’s most recent natural resource strategy commits to meeting public
values that extend beyond maximizing economic yield in Crown forest management.
Values gathered from citizens include “sustainability, diversity, collaboration,

transparency, and informed decision making” (NSDNR, 2011, p.10). Conversely, in
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2014 the NB government signed 25-year agreements that guarantee increased timber
supply for industry with decreased controls, without advanced notice to the public
regarding the contracts nor the incorporation of expressed public values (Anderson and
MacLean, 2015; Nadeau et al., 2007). Missing from this NB agreement, but present in the
previous 25-year agreements under the Crown Lands and Forests Act, were 5-year
renewal periods based on licensee performance satisfaction as assessed by the
Department of Natural Resources. The current agreement terms limit future government
authority as mentioned in an open letter from university professors to New Brunswick
Department of Natural Resources Minister Paul Robichaud, “ we now appear to have a
strategy which was formulated behind closed doors, has serious conservation
shortcomings, has questionable socio-economic benefits for the public, limits the
government’s ability to shape future forest policy, and potentially compromises
government’s management oversight of the public forest” (“184 professors demand halt
to Crown forest policy,” 2014).

Following the interviews, it became apparent that the majority of those willing to
participate in this research were outside of the policy-making realm of Crown land
management in New Brunswick. Research participants were not involved in any
processes shaping the 2014 forestry plan and described the plan’s creation as “behind
closed doors” (“184 professors demand halt to Crown forest policy,” 2014). Stakeholders
in Nova Scotia, many who participated in public involvement processes to inform the
most recent natural resource policy, and a number of current industrial and government

employees, were willing and able to participate.
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Participatory Environment in New Brunswick and Nova Scotia

Numerous studies of Crown forest policy-making and the role of public
participation in natural resource decision-making have examined the culture of exclusion
in the policy-making realm in NB and NS (Miller, 1993; Miller & Rusnock, 1993;
Sandberg & Clancy, 2002; Beckley 2014). Miller (1993) suggests that there is a
multifaceted environment of technical, political, and psychological factors that inhibit
more opportunities for meaningful public involvement in Crown land decision-making,
resulting in the preservation of the status quo. Sandberg and Clancy (2002) describe a
situation fixated on upholding industrial forestry practices in both provinces.

The assessment of communication ties in NB was conducted during a time when
the new forest strategy was unexpectedly released without broad public consultation or
engagement of key stakeholders, aside from industry (agreements were negotiated
between NBDNR and industry). This NB government released the new forestry strategy,
“A Strategy for Crown Lands Forest Management: Putting our Resources to Work™ on
March 12" 2014 (NBDRN, 2014). The formation of the 2014 forest strategy stands in
stark contrast with the development of the 10-year 2012 strategy in which transparency,
information dissemination, and inclusion of various key stakeholders were prominent.
The same Conservative government released the 2014 forestry strategy just two years
after the introduction of the previous strategy, following a rearrangement of the Alward
government’s cabinet. Minister Paul Robichaud from Economic Development was
appointed to replace Minister Bruce Northrup and oversee natural resources (Beckley,
2014). The 2014 forest strategy led to memoranda of agreement between the government

and industry and reversed much of the 2012 forest strategy, agreeing to industry’s
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demand for a guaranteed increase in industrial wood supply, coupled with reductions in
conservation forests (NBDNR, 2014), presenting the dichotomy of environment versus
economy. This dichotomy is underscored in a letter from a major forest industry leader to

the premier of the province preceding the cabinet rearrangement:

At this meeting, the Minister [Bruce Northrup] confirmed the Province's intention
to maintain Conservation Areas at 28%. This seriously compromises the work we
have been undertaking since June 2012 — at the request of the Province — to
define and realize capital investment opportunities that would put hundreds of
New Brunswickers to work, which would in turn generate tens of millions of
dollars in new wages and related tax revenues to the Province (Halifax Media Co-
op, 2016, p.1).

The Government of Nova Scotia has had slow movement toward a more
collaborative approach following the release of “The Path We Share, A Natural
Resources Strategy for NS 2011-2020” (NSDNR 2011, NSDNR, 2013). NS does not
have a uniform area-based Crown license timber management system like NB. There is a
mixture of license agreements. One forest company relies on a long-standing act of
legislation to ensure its economic viability (Scott Maritimes Limited Act, 1965); another
company has shifted from an act of legislation (Stora Forest Industries Limited
Agreement Act, 1959) to a licensing system known as the Forest Utilization License
Agreement (FULA). In contrast, there is one community forest agreement and a

consortium representing approximately 12 companies (NS1; NS3, 2016).

Policy Networks

Clancy and Sandberg’s (1992) conjecture that empowerment of diverse
stakeholders will bring alternative perspectives into the forest sector combined with a

policy network spectrum (Howlett and Rayner, 1995) provide a basis for hypothesizing
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about the social networks of stakeholders in Crown land policy-making. In a more

pluralistic policy realm in which decision-making is held within a governmental

framework with competing non-governmental groups using their resources to exert

influence (power), many stakeholders will actively engage in the policy-making realm.

Conversely, when a single group plays a dominant role in policy-making, this is

characteristic of both a clientelistic policy network, with the state in a dominant role, and

a captured policy network, with a single interest group playing a dominant role.

Characteristics of agency capture and clientelism include: inadequate information

sharing and transparency; unequal participation opportunities among stakeholders;

unequal power dynamics; and inadequate oversight and enforcement (Livermore and

Revesz, 2012). Characteristics of capture include: decision-making dominated by a single
interest group (homogeneity), appropriations made to a single interest group, and policies

that fail to acknowledge interest outside of a single interest group. Characteristics specific

to clientelism include strategic trade-offs to consolidate power, benefits to a narrow

interest group, and state-directed policies. The complete policy network spectrum is

presented in Table 1. below.

Table 1. Policy Network Spectrum

Characteristics of Participants

State agencies | Single major group | Two major groups | Three or more groups
Relations
Bureaucratic: . oy .o ..
Primar Clientelistic: Triadic: Pluralistic:
Y State plays dominant State plays Many societal interests
State- communication . . . . .
. . oy role facing only one | dominant role facing involved with state
directed exclusively within . . . . .
major societal two major societal actors maintaining
the state : .
interest actors dominant role
.. Corporatist: Issue networks:
Participatory: Captured: rp' . . .
. . . Two major societal | Many societal interests
. Society members One major societal . . .
Society- . . . interests play the involved in
. dominate with state interest plays the . . .
dominated S . . dominant role facing communication
actors maintaining dominant role facing
. the state
a major role the state actor
actor

Adapted from Howlett, M., & Rayner, J. (1995)
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In addressing historically-skewed power relations in New Brunswick Crown
forest management, Clancy and Sandberg (1992) suggest building coalitions among
diverse interests. The extent to which coalition-building of key forestry stakeholders has
been successful is difficult to gauge if only participatory processes are examined. In a
limited network, characterized by few participants (e.g., clientelistic and captured),
outcomes from these processes are not necessarily implemented if they challenge a

dominant regime.

Research Objectives

According to the Montréal Process, to which the two provinces are committed,
multiple indicators collectively represent sustainability, including public participation as
“public participation in decision making processes and conflict resolution can lead to
decisions that are widely accepted and result in better forest management” (Montréal
Process, 2015). In this research, an assessment of public participation is a building block
to understand social aspects of sustainable forest management. NB and NS have
sustainable forest management goals (NBDNR, 2005; NSDNR, 2008; NSDNR, 2011),
yet stakeholders in both provinces have expressed dissatisfaction with public
participation opportunities in Crown land management (Miller & Nadeau, 2017).

Historical power imbalances have shaped the spaces for participatory processes
that are essential to understanding and meeting the needs and values of citizens in their
relation to public land. Stakeholders have experienced meaningless participatory
processes (Miller & Nadeau, 2016) characterized by a lack of implementation of policy

outcomes and recommendations in both NB and NS (NSDNR, 2013; Beckley, 2014).
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Over two decades have passed since Clancy and Sandberg (1992) recommended the
creation of a large coalition of diverse interests to bring outside voices into the public
land policy arena. This research uses SNA to examine the relationship-building
interactions that are currently taking place among key actors of the forest sector by
examining communicative relations among diverse interests. This study also assesses the
perspectives of participants in these networks in terms of barriers to participation in
Crown land policy-making. The extent to which these stakeholder networks are reflected

in recent Crown land policy is discussed.

Methods

I adopted a mixed-approach research design, blending document analysis, semi-
structured interviews, surveys, and SNA techniques. This mixed evaluation approach
permits integration of a qualitative comparative study of participant perceptions with
basic social network indicators to capture individual actor’s actions and their
relationships to one another (Martinez et al., 2003). I conducted semi-structured
interviews to assess key stakeholder perspectives on both Crown land governance and the
value of participatory processes, coding and reassessing throughout the analytical
process. From the initial interviews, it became clear that the majority of key stakeholders
who were willing to participate faced entry barriers to the policy-making realm. This
SNA focuses on those coalitions of diverse interests identified as necessary by Clancy
and Sandberg (1992) to move beyond the status quo of industrial forestry. Survey data
were input in SNA software Ucinet 6 (Borgatti, Everett, & Freeman, 2002) to quantify

the self-reported communicative ties among key forest stakeholders. According to Serrat
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(2009, p.77) an SNA “seeks to understand networks and their participants and has two
main focuses: the actors and the relationships between them in specific social context.”

The SNA produces a snapshot in time, recognizing that these networks are dynamic.

Instrument Design and Implementation

The network survey was designed as an online survey in 2014. The survey was
conducted during a time in NB in which a forestry collaborative with diverse
stakeholders regularly met and just prior to a shift toward more intensive management
and harvesting to encourage private sector investment (NBDNR, 2014). Nova Scotia
during this time appeared to be shifting to more collaborative approaches to public land
management (NSDNR, 2011). The implementation of Nova Scotia’s 2011-2020 natural
resource strategy, with its commitment to collaboration and transparency, has been
somewhat limited several years after the initiation of the strategy. The online survey was
informed by 42 interviews with key forestry stakeholders in NB and NS (see Table 2).
Eighty-nine stakeholders participated in the survey with 82 participants completing the
social network analysis component, 43 from NB and 39 from NS. Identifying information

[IP=2]
S

for informants includes the provincial abbreviation, an added for surveys, and a
number assigned the participant (e.g., NBS-3 is New Brunswick survey participant
number three; NS-3 is Nova Scotia interview participant number three). The opening
questions in the survey inquired about the importance of aspects of Crown land
management and decision-making and the stakeholders’ view of existing barriers. These

questions clarified how cohesive or polarized the key stakeholder groups were and to

what degree they were included in the actual policy-making realm.
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Table 2. Interview Participant’s Occupational Identifier

*Groups are not homogeneous. Many participants strongly identify with more than one group. Surveys
included additional identifiers, e.g., communities, First Nations, recreational group.

**No current governmental officials were able and/or willing to be interviewed in NB

***The industrial perspective of NB does not include the largest industrial player in the province

Occupational Identifier New Brunswick Nova Scotia
(24 participants) * | (18 participants) *
Private Consultant 3 2
Industrial Perspective 6 4
(small, medium, large industry & industrial associations)
Government- Elected Officials 3 0
(retired, former)

Government — Civil Servants 4x* 7
(retired, former, current)

Non-governmental Organization 4 4

Academia 4 1

Woodlot 4 D)

(owners, associations)

A section of the survey dedicated to SNA followed, including the frequency with
which individuals communicate with representatives from a list of groups on issues of
Crown land management or policy, using a numerical rating (0= never, 1=annually,
2=seasonally, 3=monthly, 4=weekly, 5=daily). For part of the analysis, data are
aggregated, with “frequent” ties considered 2.5 and higher and “less frequent” ties less
than 2.5. Medians are used as many numbers are not whole numbers. “Well-networked”
actors are defined as those actors with ties to at least 75% of 13 possibilities. Individual,
raw (non-aggregated) data are also used in this study, consisting of whole numbers. The
data are converted to binary numbers “1” and “0” for analytical purposes. Three and
higher are considered “frequent”; 1 and less than 3 are considered “less frequent” and
assigned “0.” The list included environmental non-governmental organizations, the
Department of Environment (DOE), Department of Natural Resources (DNR), large
industry (+500 employees), medium industry (100-499 employees), small industry (1-99

employees), individual woodlot owners, woodlot owner associations, First Nations,
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universities, recreational groups, communities, elected officials, and private consultants.

Network Measures

Limitations faced with an SNA of two relatively small networks include: (1) the
inability to obtain participation by all forestry stakeholders, affecting the network
boundaries and (2) the ability to maintain confidentiality. Snowball sampling was used to
address the challenge with network boundaries, currently a common approach for SNA.
As Smith (2014) demonstrates, this assumes familiarity with network boundaries and can
lead to misrepresentation. Laumann et al. (1992) propose several approaches to defining
boundaries, such as asking a small subset of the study population to nominate participants
to expand the network. In line with Laumann et al. (1992), three key stakeholders from
two separate institutions, familiar with forestry stakeholders in both provinces, yielded
additional key stakeholders. To expand these lists, snowball sampling (Neuman, 2009;
Ishak & Bakar, 2014) followed, asking each participant for more names until names
became redundant. I also reached out to other organizations with access to public land
that were not represented on the survey.

Survey participants self-identified with a variety of identifying categories. These
categories included: government, industry, non-government organizations, woodlot
owners and associations, academics, private consultants, and First Nations. While these
categories were not homogenous, the best aggregate technique was to take the median of
the ordinal data survey responses (Domingo-Ferrer & Torra, 2005), an integer having
been assigned to each response category. Although there is no standard aggregation

technique with uneven representation among individuals in organizations or combined
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organizations, some studies represent the organizational tie through the most frequent
interaction or the tie considered the strongest of an individual within that organization
(Baird, Plummer, & Bodin, 2015; Leischow et al., 2012). Using the tie with the highest
frequency of interaction of an individual to represent the entire identifying category is not
representative of the group and gives biased weight toward outliers. Accordingly, the
median aggregation method is more suitable.

The initial matrices (Table 3 and 4) were created at a multi-organizational level
with the seven identifying categories. Median ties of frequency were aggregated from
individual survey responses to form an organizational level, two-mode matrix for each
province, in contrast to a one-mode matrix in which the rows and columns are identical.
Two-mode data describe bonds between two different sets of nodes (actors in the rows
and institutions in the columns of the tables) (Hanneman, 2005). Here the data are one-
directional as the list of possible ties was given to each participant (actor) and each
participant indicated the frequency of communication with each institution.

Table 3. NB SNA Aggregated Data via Median Ties (Two-Mode Network)

*Number represents the List of Institutional Categories that Key Stakeholders Used to Indicate their Communication Ties

median strength of ties

(0-5) between the seven 7 > = » 3 2

aggregated identifying > 2 ‘g o g g ; % .3

groups and the thirteen ‘%’ ?‘i T - ‘%’ § (% (% g £l g Té 2 s

possible communication 2 E =28 =R | 22 |55 8 g _%

ties (0= never, ° o EEES = E‘ S| 85 | Z2| B s & g 2

o m | = LR=2r) = © o 2 2 2 | = 5 2 g 13

=annually, O | oz 57 83 g g o § § 2| 2| 8| 88 ) 2

2=seasonally, Z aAlA N =T 3 @ & < D | 2| O ] m

3=monthly, 4=weekly, . S | o= « -

S5=daily). — N ~ Ne) o~ 0 o | = = — s
NGO 4* 1|3 1 1 2 3 2 1 2

0 Woodlot 4 1|3 2 2 2 5 1|2 1 3

g

S Private

.“é Consultant 3 2|2 0 0 1 2 1 2 1 0 1

Q

= Industr 1 0|2 2 2 2 2 1 0|1 0 0 1

= y

£ .8 | Government 301 ]2 2 2 2 2 1 0|1 1 0 1

&0 o

& 2 | First Nation 2 10 |4 4 0 0 o 0 |o0]o0]| o0 0 4

o0

<O | Academic 3 0|2 0 0 0 3 1 013 0 0 1
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Table 4. NS SNA Aggregated Data via Median Ties (Two-Mode Network)

* List of Institutional Categories that Key Stakeholders Used to Indicate their Communication Ties
Number represents the
median strength of ties (0- — 5
5) between the seven z S 8 z § “ = 5]
P 2~ S 3 2~ = 2| = g
aggregated identifying = 2 =3 2 2 S8 s8] 5 = .
groups and the thirteen s S| EpE E 2 84 85 | 3| 2| Rel|l 2|v=
i iaati PR =3} 2% = S B o Bo Z o S a| E L=
possible communication O |m| = wda|l 832 TE2% |89 22 | nwl|lz|583| E| 38
ties (0= never, 1=annually, | = | J A A5 =2EF a8 BY B< | P | OO | MO
2=seasonally, 3=monthly, . . .
4=weekly, 5=daily). S v v ~ | o |2 = S
NGO 4* 1 3 3 1 2 2 2 4 3012 2 3 2
Woodlot 3 0 3 2 0 1 3 3 010 1 3 1
& Private Consultant 1 0 1 0 0 0 1 0 010 0 2 0
g
g Industry 0 0 1 0 0 1 1 1 010 0 0 1
Q
= Government 3 3 3 3 2 3 2 2 2|2 2 2 1
gb'g First Nation - - - - -
B2 0 0 3 |04 0 [0] 0
£8 | Academic 3 13| 3 2 0
Results

Visualizing the Communication Ties

Figures 1 and 2 represent the NB and NS key forestry stakeholders, respectively,
who participated in this study. One-directional lines show the ties between the
participants and the institutions with participants indicating the frequency of their
interactions with the institutions (one direction). Circles represent the actors, or key
stakeholders. Institutions are represented by squares. Frequency of interactions is
captured by the thickness of the line (more frequent= thicker line). Spatially, those with
similar communication ties are closer together (e.g., “NGO” and “Woodlot” in NB and
“Government” and “NGO” in NS).

Woodlot, Government, and NGO categories in both provinces are most
structurally similar in their communication ties, whereas Industry, Private Consultants,

and Academics appear to have less diversity in their communication networks. There is
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no representation from the First Nations communities in NS in this study. In NB, there
participants indicate few ties with First Nations, but for the ties that exist (a single First
Nation representative) d, the ties are frequent. The ties in NS, especially Government and

NGO, are frequent with numerous stakeholders.

Woodlot Owner Association First Nations

A

wAcademics Woodlot Oowners
W \ ' Private Consultan
AU Niye sntles

“=g Department of Environment

oriio.....#tm Recreational Groups

“® Communities

Small Industry (1-99 employees)

\‘{ Medium Industry (100-499 employees)

Large Industry
(+500
employees)

Figure 1. New Brunswick Two-Mode Key Forest Stakeholder Network

Small Industry (1-99 employees)
Elected Officials

Recreational Groups

First Nations

+a Medium Industry
(100-499 employees)

Department of Environment

Larg Industry
ploVees)

Universities

Figure 2. Nova Scotia Two-Mode Key Forest Stakeholder Network
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Participant Characteristics and Communication Ties

Table 5 shows the participant characteristics for NB and NS: average number of
ties for each identifying category, average frequency of the ties with the standard
deviation, median frequency of communication, and network density (total ties/total
possible ties). The NS network shows a higher frequency of communication and more
diversity overall. Two identifying categories with some disparity between provinces are
“Woodlot” and “Government.” In NB, Woodlot has the highest average number of ties at
11.3 and the second highest average frequency of 2.5, with a low standard deviation of
0.4. The average number of ties for NS Woodlot is 8.8, slightly above the overall network
average of 8.7. The average frequency of interactions is similar to NB at 2.5, but the
standard deviation is higher at 1.1. Comparing median frequency of the Woodlot
categories of NB (2.0) and NS (1.0) shows the difference more clearly.

The Government category has a noticeable difference for the two provinces. NS
has a large number of ties, indicated by an 11.2 average. NB has an average number of
ties at 7.4. The average frequency of the Government ties is slightly higher in NS at 2.6
(NB at 2.3) with a smaller standard deviation of 0.7 (NB at 1.0). Comparing the medians
is a better approach. NS Government median ties are higher at 2.0 compared to the NB

Government median of 1.0.
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Table 5. SNA Network Characteristics for New Brunswick and Nova Scotia
New Brunswick

Nova Scotia

=) s s % ) S s
$2| 535 | ES (822 25 | & |532| BE |S28| £¢
b - = - @ s = - 3
ST 2EF|22FE | 25| 2 |=E | 2&|FF | 278
< = = < = =
All 7.8 1.5 1.0 1.0 0.3 8.7 2.3 1.0 2.0 0.7
NGO 11.3 2.2 04 2.0 0.9 11.5 2.7 0.7 2.8 0.9
Woodlot 11.3 2.5 0.6 2.0 0.9 8.8 2.5 1.1 1.0 0.7
Private
Consultant 7.0 2.1 0.7 0.8 0.5 5.8 1.4 1.4 0.0 0.5
Industry 7.1 2.0 1.3 1.0 0.6 5.0 2.0 1.1 0.0 0.4
Government 7.4 2.3 1.0 1.0 0.6 11.2 2.6 0.7 2.0 0.9
First Nation 4.0 3.5 1.8 0.0 0.3 - - - - -
Academic 6.1 2.3 0.6 0.0 0.5 6.0 3.0 1.6 0.0 0.5

* Each participant had 13 possible ties (edges)

**Frequency of collaboration (0-never, I=annually, 2=seasonally, 3=monthly, 4=weekly, 5=daily)

***Network density is the number of existing ties divided by the number of possible ties

Affiliation Network

The frequent network ties are shown by co-occurrence (having the same ties) in

Table 6 and Table 7. NB Woodlot and NGO overlap in their common communication ties

with two similar contacts. For NS, Woodlot, and NGO overlap with four frequent

communication ties. From this viewpoint, Industry does not have frequent ties in

common with any other stakeholders in either province.
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Table 6. New Brunswick Frequent Network Ties (2.5+): Actor v. Actor Matrix

New Brunswick Stakeholder Affiliation Matrix (Actor v. Actor) - Number of Frequent
(+2.5) Ties
NGO Woodlot (P:EK:IS tant Industry Government Ilill;fiton Academic

NGO 3* 2 1 0 1 1 2
Woodlot 2 5 1 0 1 2 2
Private

Consultant ! ! ! 0 ! 0 !
Industry 0 0 0 0 0 0 0
Government 1 1 1 0 1 0 1
First Nation 1 2 0 0 0 3 0
Academic 2 2 1 0 1 0 3

*Co-occurrence measures (common number of communication ties between two groups) for each stakeholder group

Table 7. Nova Scotia Frequent Network Ties (2.5+): Actor v. Actor Matrix

Nova Scotia Stakeholder Affiliation Matrix (Actor v. Actors)- Number of Frequent (+2.5)
Ties
Private First Academic
NGO Woodlot Consultant Industry Government Nation
NGO 6* 4 0 0 3 - 4
Woodlot 4 5 0 0 2 - 3
Private 0
Consultant 0 0 0 0 0 )

Industry 0 0 0 0 0 - 0
Government 3 2 0 0 5 - 3
First Nation - - - - - - i

Academic 4 3 0 0 3 - >

*Co-occurrence measures (common number of communication ties between two groups) for each stakeholder group

Less frequent ties are also considered in the SNA. Under the same conditions as
above, less frequent ties are ties below 2.5 in median frequency. Tables 8 and 9 show the
co-occurrence of less frequent ties across the networks. While Industry did not have
frequent ties, less frequent ties are present and co-occur with many other stakeholders,
especially in NB. NGO, Government, and Woodlot in both provinces have numerous
frequent ties, but also have high numbers of less frequent ties. Private Consultants are
more fully represented in the network of less frequent ties in both provinces, with more in

NB.
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Table 8. New Brunswick Less Frequent Ties (<2.5) Actor v. Actor Matrix

New Brunswick Stakeholder Affiliation Matrix (Actor v. Actors)- Number of Less Frequent
Ties
Private First Academic

NGO Woodlot Consultant Industry Government Nation
NGO 10% 7 7 6 8 0 2
Woodlot 7 8 5 4 6 0 0
Private 3
Consultant ’ > i 6 8 0
Industry 6 4 6 9 8 1 3
Government | 8 6 8 8 10 0 3
First Nation | 0 0 0 1 0 1 0
Academic 2 0 3 3 3 0 3

*Co-occurrence measures (common number of communication ties between two groups) for each stakeholder group

Table 9. Nova Scotia Less Frequent Ties (<2.5) Actor v. Actor Matrix

Nova Scotia Stakeholder Affiliation Matrix (Actor v. Actor)- Number of Less Frequent Ties
Private First .
NGO Woodlot Consultant Industry Government Nation Academic
NGO 7* 3 1 3 5 - 1
Woodlot 3 3 0 1 1 - 1
Private
Consultant ! 0 4 2 2 ] 0
Industry 3 1 2 5 3 - 0
Government | 5 1 2 3 8 - 0
First Nation - - - - - - -
Academic 1 1 0 0 0 - 1

*Co-occurrence measures (common number of communication ties between two groups) for each stakeholder group

Core-Periphery Analysis

Two-mode core-periphery analysis differentiates among “core” actors, those
closely connected to each institution and those less connected. The “core” partitioning
shows a cluster of commonly co-occurring actors and institutions. This approach uses
binary data. Raw data are represented by whole numbers (0-5) based on frequency. Least
frequent interactions (annual and seasonal interactions) are given a “0.” More frequent
interactions (monthly, weekly, and daily) are given a “1.” The upper left corner identifies

the most frequent and most common interactions, known as the “core.” The lower-right
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corner shows the least interactions (the “peripheral”). The other blocks show peripheral
institutions that have interactions with core actors (upper-right) and peripheral actors that

communicate with core institutions, as seen in Table 10 and Table 11.
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Table 10. New Brunswick Two-Mode Core-Periphery Analysis

Final fitness: 0.692

Blocked Adjacency Matrix -- Final

33

LT i i S

*The institution numbers across the top row align with numbers found in Tables 8 and 9.
**Small, medium, and large industry were categorized together for confidentiality

For NB, the fitness score is 0.692 out of 1. The analysis is not perfect, but

sufficient to be considered significant (Hanneman & Riddle, 2005). The NB “core”
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shows some diversity of actors, although certain NGOs communicate frequently with five
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core institutions: other NGOs (1), woodlot owner associations (8), DNR (3), universities
(10), and woodlot owners (7). Industry and First Nations appear to be the most peripheral
groups. The periphery communicates less frequently and has fewer communication ties
with the core institutions. However, even peripheral actors communicate to some degree
with the core institutions (lower-left block). Core actors tend to maintain some frequency

of communication with the peripheral institutions (upper-right block).
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Table 11. Nova Scotia Two-Mode Core-Periphery Analysis

Final fitness: 0.764

Elocked Adjacency Matrix -- Final

1111

123 4567890123

NDD LHSWWFURCE
1 Govermment & | 1 1 | 1 1 |
24 Industry I | 1 1] 111 111
3 Gowermment C | 1 1 1 ] 111 1 |
37 Private Consultant H | 1 1 1 | 1111 1 |
27 Non Govermmental Organization F | 1 1 1 | 1 1111
11 Gowermment F | 1 11 ] 111111 1]
15 Woodlot D | | 11 1 |
g Industry B | | 11 |
20 Non Gowermmental Organization C | 1 11 11111111111
10 Government E | 11 1 11 1|
38 Non Governmental Organization M | 1 1] 111 1 |
12 Industry E | 11111 |
13 Government G | 1 1 111111 1 |
25 Government K | 1 1 111111 1 |
4z Govermment U | 1 1 1 | 1 1111
43 Academic I | 1 1 1 | 1 1 |
44 Government X | 11111 |
40 Woodlot_JT | 1 11 | 1111111111
19 Woodlot E | 1 1 1 | 111 1 1 |
30 Govermnment M | 1 1 11111111111
33 Non Governmental Organization I | 1 111 111 1 |
32 Private Consultant F | 1111111 1 |
] Woodlot_& | 1 | |
2 Government B | 1 | I
4 Elected 0Official & | | |
26 Industry J | 1 | |
17 Industry H | | |
23 Woodlot_F | | |
7 Government D | | I
14 Government H | 1| |
9 Industry C | | |
5 Industry 4 | | |
28 Private Consultant D | | |
34 Industry N | | |
35 Non Governmental Organization K | 1 1 1 | |
36 Private Consultant G | | |
15 Private Consultant B | | |
16 Woodlot B | | |
39 Industry P | 111 |
z9 Woodlot_G | 1| |
41 Industry Q | | |
31 Non Governmental Organization G | 1 | |
z1 Government I | 1 1 | 111 |
22 Gowernment J | 1 1 | |

*The institution numbers across the top row align with numbers found in Tables 8 and 9.
**Small, medium, and large industry were categorized together for confidentially

For NS, the fitness score is 0.764 out of 1, not perfect, but significant (Hanneman
& Riddle, 2005). The NS “core” consists of several more actors than NB, but fewer core
institutions, including NGOs (1), DOE (2), and DNR (3). The peripheral actors do not

communicate often with core institutions (lower-left block) and only one actor
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communicates with peripheral institutions (lower-right block). The core actors also have
a high frequency of communication with the peripheral institutions (upper-right block).
NGOs and Government are in strong and frequent communication with other

stakeholders. Industry appears to be the most peripheral group.

Survey and Interview Responses

Study participants are key forestry stakeholders who are willing and able to

respond. The overall forestry network has more players than are included in this study.

Considering historical power disparities in forestry, additional survey questions were

used to characterize the participant groups. Table 12 summarizes opinions on public

participation in public land management. The vast majority of participants in both

provinces agree that there should be public involvement in the Crown land decision-

making processes, more participatory opportunities, and facilitation with proper public

participation tools and techniques.

Table 12. Stakeholder Network Perceptions of Public Involvement

May or Strongly
Province S:O:_Lgely Soglivgehat may not 20;:? do not N/A
g g agree g agree
A . NB 25 11 6 1 1 0
The public should be involved (56.8%) (25.0%) (13.6%) | (23%) | (23%) | (0.0%)
in the decision-making % 13 1 3 ] 0
fi 1
processes for Crown land NS (51.2%) (30.2%) 93%) | (7.0%) | @23%) | (0.0%)
There needs to be more NB 28 7 7 1 1 0
opportunities for public (63.6%) (15.9%) 15.9%) | 2.3%) (2.3%) (0.0%)
participation in decision-making NS 23 8 5 4 3 0
on Crown land (53.5%) (18.6%) (11.6%) | (93%) | (7.0%) | (0.0%)
- NB 28 10 5 0 1 0
Proper puphc participation tools (63.6%) (22.7%) (11.4%) (0.0%) (2.3%) (0.0%)
and techniques need to be made 25 10 3 2 ] 0
ilabl
avatiable NS (61.0%) (24.4%) (13%) | (49%) | (24%) | (0.0%)

Key stakeholder participants were asked about barriers to Crown land

management and decision-making to determine if they felt personally invested in the
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decision-making realm. This question evolved from the interviews in which numerous
participants discussed privileged access to the public land policy realm and a sense of
being excluded from Crown land decision-making (NB2-NB5, NB10, NB12, NB14,
NBI15-NB19). Twelve barriers to involvement were identified from semi-structured
interviews. Findings were further assessed in surveys. Open-ended submissions were
accepted (see Table 13). According to survey participants, “lack of confidence that input
would be considered” and “lack of opportunities to participate” are prominent barriers to
participation for key stakeholders in NB and NS. On average, “lack of interest to
participate,” “lack of personal resources (financial, time),” and “locational obstacles” are
not considered barriers in either province. Participants from Nova Scotia tended to
answer not applicable, “N/A,” much more frequently than participants from New

Brunswick.
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Table 13. Barriers to Participation in Crown Land Management

From your personal experience, what have been the biggest barriers to your ability to participate in
Crown land management and decision-making processes?

Level of Strongly Agree | Mayor | Donot | Strongly | N/A* No. of Average
Agreement agree may not | agree do not Survey Level of
Scale 1-5 agree agree Participants | Agreement
5) @ |l ol ol o (1-5)
*N/A is not scored and therefore not factored into the average level of agreement
Lack of opportunities to participate
NB 16 6 6 8 6 2 44 3.43
NS 9 10 7 2 7 42 3.49
Unawareness of opportunities to participate
NB 2 9 11 12 8 44 2.64
NS 6 10 6 6 40 3.18
Lack of interest to participate
NB 0 3 2 11 26 2 44 1.57
NS 0 5 2 15 12 7 41 2.00
Lack of interest of government to collaborate
NB 17 8 8 6 3 2 44 3.71
NS 7 12 5 7 4 7 42 3.31
Lack of personal resources (financial, time)
NB 1 13 6 14 8 2 44 2.64
NS 1 13 5 7 8 8 42 2.76
Lack of resources to conduct public consultation
NB 8 12 6 10 4 4 44 3.25
NS 3 6 12 7 5 9 42 2.85
Locational Obstacles
NB 0 6 9 15 11 3 44 2.24
NS 0 7 8 8 8 10 41 2.45
Comfort level with the public participation processes made available
NB 4 4 12 11 9 4 44 2.58
NS 3 10 10 9 1 8 41 3.15
Lack of trust in the processes of public participation chosen
NB 10 11 8 8 2 5 44 3.49
NS 4 17 7 3 3 8 42 3.47
Lack of trust in the party conducting the public participation process
NB 11 7 12 7 3 4 44 3.40
NS 3 12 9 7 3 8 42 3.15
Lack of confidence that input would be considered
NB 16 10 6 7 2 2 43 3.76
NS 9 12 5 4 4 8 42 3.53
Fear of retribution
NB 2 10 5 12 12 2 43 2.46
NS 3 3 2 14 11 7 40 2.18

Specific comments from the survey regarding barriers to Crown land management

and Crown land policy-making for key stakeholders are quoted in Table 14. Many
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responses refer to the role of government. Some responses relate to a perceived inability
of government to address diverse concerns in a meaningful manner and/or follow through
with implementation. Other responses show how government bureaucrats are in a
cultural/professional position of being restrained from speaking out. Government is a key
actor in these communicative networks, with a few frequent ties and a large number of

less frequent ties within each province’s social network.
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Table 14. Self-Reported Barriers to Participatory Processes for Key Stakeholders

Barrier Primary SNA Province Barriers to Participation in Crown Land
Code Occupation | Aggregated & Management and Decision-Making Processes
Identifying | Informant
Category
No barrier Industry Industry NBS-40 Found little to no barriers for my participation in
Association the process
Fear of Environmental NGO NBS-45 Fear of retribution associated with loss of funding
retribution NGO from government sources; lack of access to
information and data that would allow us to draw
our own conclusions about proposed Crown land
management proposals
Fear of Academic Academic NBS-36 Dominant industry and associated professionals
retribution increasingly excommunicate anyone who
questions status quo; was in [government] in the
recent past- forbidden to speak publicly
No Environmental NGO NBS-34 There are no opportunities and within that
opportunities NGO context, many of the options do not apply.
Will of Woodlot Woodlot NBS-12 Governments do not have the political will or
government nerve to deal with big industry
Culture of Government | Government | NBS-11 As a [government] employee, I am strictly
organization disallowed from speaking up publicly (or
otherwise) on Crown lands issues. It could be seen
as compromising the neutrality required of
government employees. It's also counter to current
organizational culture.
Economic- | Environmental NGO NBS-3 Our forestry dialogue is old and tired. We've not
focused NGO (individually or collectively) been able to reframe
the discussion with the public and/or government.
Jobs and investment still rule, despite not being
justified.
Lack of Academic Academic NBS-13 No lack of futile opportunities, but definite lack
confidence of meaningful opportunities. I have been
that input personally involved with two types of
would be "consultation", advice is asked for and given but
considered then ignored or advice is asked for after all
important decisions have been taken.
Agency- Woodlot Woodlot NSS-26 Lease holders, corrupt DNR bureaucracy staffed
client at high levels with former lease-holder employees
relations
Lack of Government | Government NSS-20 Staff expertise is often overlooked or not required
confidence when decisions are politically based.
that input
would be
considered
Agency- Environmental NGO NSS-18 Close ties of government departments and forest
client NGO industry, desire to maintain control over decision-
relations making are key barriers in NS
Fear of Small Industry Industry NSS-8 Fear of retribution is higher for me because I am
retribution closely involved with NSDNR for my work
Will of Small Industry Industry NSS-5 Government of NS seems reluctant to move
government swiftly with decisions regarding Crown lands,
Culture of seem to be happy with doing nothing or a slow-
organization moving approach
Will of Government | Government NSS-3 NSDNR- poor leadership and confusion at higher
government levels of the department
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Discussion

The original intent of the research was to engage a diverse set of key stakeholders
that includes those directly involved in Crown land policy networks. However,
unwillingness and/or unavailability of certain key stakeholders led to a more limited
social network analysis for NB. In NS, current stakeholders from all sectors were willing
to speak and many that have been involved in recent policy development. From
interviews and survey data, the majority of participants in the research are stakeholders
that do not feel included in Crown land policy networks in NB, but have a strong desire
and belief that they should be included.

This core SNA analysis shows that in both provinces the NGOs are in strong and
frequent communication with other stakeholders. The most peripheral groups in NB
appear to be industry and First Nations, with industry appearing to be excluded from the
communication network. Although the SNA seems to demonstrate that both NB and NS
have pluralistic communication networks to some extent, the network is limited in NB by
those willing to participate in the research.

The communication networks represented in this study are networks of diverse
interest groups in NS and two distinct communication networks in NB. While two NB
networks do not fully emerge in the SNA, there is an assumed communication network
during this snapshot in time. The 2014 NB forest policy resulted in agreements between
industry and government, so these parties are assumed to have negotiated these
agreements. The stakeholders who participated in creating the 2014 forest policy and

subsequent agreements have limited, or even no, representation in the interview and
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survey data (i.e., current government representatives are not represented in New
Brunswick and forest industry representatives do not include the largest forest industry
member in the province).

According to interviews and surveys, the majority of participants are key
stakeholders who are not directly involved in decision-making processes at this time. The
stakeholders in this study do represent a broad range of interests and, for the most part,
feel excluded from the decision-making processes in NB. The narrow interests reflected
in the 2014 NB forest strategy (NBDNR, 2014) echo their concerns.

The most frequent and diverse communication networks of key stakeholders
involved in Crown land governance in NB and NS are the more generalized categories of
NGOs, Government, and Woodlot. These three groups communicate with most
institutions listed, if not through frequent ties then through less frequent ties. With
frequent ties, information-sharing may be possible and trust can be built (Prell, Hubacek,
and Reed, 2009). However, in both provinces there exists a large reservoir of mistrust of
the government by the public, partially arising from impediments to information-sharing
on public land management (NB3; NB5-NB8&; NB10; NB15; NS3; NS4; NS12; NS14;
NS16; NBDNR, 2004; Léger, McLaughlin, & Robertson, 2016). Some of the most vocal
critics of trust in the government and information-sharing are key stakeholders
represented in these communication networks.

In NB, the SNA concept of homophily and the snowball referral method are
relevant. Homophily is the tendency for actors to be socially tied to others similar to
themselves in attitudes, values, and behaviors (Frank, 2011; Prell, 2012). Participants in

these networks communicated and recommended stakeholders to participate. Due to
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homophily, many stakeholders most likely communicated and/or referred other
informants with similar attitudes (Kadushin, 2012). Due to constraints on government
employees speaking out, a circumstance especially evident in NB, I was unable to
conduct interviews with the current government sector in NB, other than those
individuals who had left or retired from government service. Numbers increased with the
online survey option, possibly because participants felt it was a more anonymous method
for providing responses (Beckley, Parkins, & Sheppard, 2006). In NS, the government
sets policy for public land management, a process that has been informed recently by
increased opportunities for stakeholders to communicate on public land decision-making,
as seen in the publication of the 2011 natural resources strategy and the government’s
commitment to collaboration and transparency (NSDNR, 2011). The network shows how
NS key stakeholders tend to communicate frequently and directly to Government and
NGOs regarding public land management issues, however skepticism over inclusion of
stakeholders’ input in Crown land policy-making remains due to slow implementation.
Survey data with a number of participants acknowledges a “lack of trust in the processes
of public participation chosen” and a “lack of confidence that input would be

considered.”

“Well-networked” Actors - Diversity of Ties

As seen in the visual representations of the participants (the co-occurrence data
and the two-mode core-periphery analysis), NGOs have frequent and diverse ties in both
provinces. In interviews, NGO representatives mention that people approach them with

their issues regarding Crown land. With diverse ties, these actors are in a position to
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disseminate and receive information (Bodin and Crona, 2011). Interviews in NB point to
highly connected actors, such as NGOs and woodlot owner associations, from the SNA,
who are actually excluded from Crown land policy networks and access to information.
The interviews refer to a select few, high-level government officials and major industrial
players, as having “privileged access” (NB2-NB5, NB10, NB12, NB14, NB15-NB19).
With reference to the 2014 forestry plan in NB, “they [government] have not articulated
the details. A lot of people don’t understand what is in the agreement. That is a concern;
it appears there has not been communication. I think that transparency is very important”
(NB20). Another NB key stakeholder, who in earlier years had felt more included in the
Crown land policy-making network, mentioned “I think the forest strategy that we’ve
received now is the end result of government over the last two years having the Minister
meeting with the forestry industry and zero meetings with anybody else in the sector”
(NB7). In a Crown forest network expressing some characteristics of capture, even well-
connected actors with frequent ties may not be able to obtain and disseminate
information, impacting the effectiveness of these coalitions in bringing their interests into
the policy-making realm. An alternative explanation is that the Government made its own
decisions based on their best analysis of the priorities of the province even when these

decisions may be unpopular.

Communicative Networks and the Policy Decision-Making Realm

Although the communicative networks of Crown forestry stakeholders have
expressed their lack of inclusion in the decision-making policy network, opportunities

have occasionally connected key stakeholders and/or the public-at-large with the Crown
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land decision-making network through episodic participatory processes. In NB, there was
a window of opportunity in the period 1999-2008 (e.g., Protected Natural Areas Planning
Process 1999-2003, Select Committee on Wood Supply 2003-2004, public involvement
survey by Nadeau et al., 2007), a window that subsequently closed (Beckley, 2014).
Anderson and MacLean (2015) discuss two coalitions in NB, the forest industry coalition,
lobbying for an intensive forest management approach and the conservation coalition,
consisting of mostly scientists and environmental groups concerned with adaptive
management and greater public involvement. The industry coalition was able to achieve
its policy goals in 2014 with 25-year agreements and legally binding documents that
“manipulated the composition of the decision-making forum so as to only have forest
industry members represented, as well as exclude or bypass other potential adversarial
coalitions” (Anderson and MacLean, 2015, p.9). The “last door was shut” in terms of
including diverse interests in Crown land forest management (NB10). Although these
coalitions are dynamic, the network in NB described in this research for the period prior
to the reversals in 2014 had goals in common with the conservation network described by
Anderson and MacLean (2015).

In NS, a window of accessibility has opened, yet government attempts at
participatory processes have been disappointing in the policy-making process or the
implementation, or both (Northern Pulp, 2014; NS4; NS6; NS15; NS16; Miller, 2016).
The Western Crown Lands Planning process was the first participatory process following
the Natural Resources Strategy in which DNR stated “the strategy is grounded on the
values of sustainability, diversity, collaboration, transparency, and informed decision-

making” (NSDNR, 2011: 10) and reiterated in its progress report that “the status quo is
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not an option” (NSDNR, 2013: 6). Although the Western Crown Lands process acted as a
broker connecting diverse stakeholders to the decision-making realm, the decision-
making realm had shifted. DNR was simultaneously conducting closed-door decision-
making through negotiated timber allocations with industry during the Western Crown

Lands process (Northern Pulp, 2012).

Agency-Structure in a Closed Policy Network

Social networks are embedded in a particular institutional setting. While actors
have some amount of agency, the particular setting can constrain their options (Kadushin,
2012). The networks of analysis in this study are communication networks. Though more
frequent in NS, especially between Government and NGO categories, frequent
communication does not equate necessarily to inclusion, access to information, and/or

power.

Conclusions

Key stakeholders willing to contribute to this research on public involvement in
participatory processes over the past 15 years in NB and NS define the networks of
analysis addressed in this study. Through a basic SNA, a significant finding is that
frequent communicative ties exist among stakeholders in NS, which is especially evident
within the NGO and Government categories. While there is a governmental commitment
to move away from historical power disparities in public land policy-making in
accordance with the 2011 natural resource policy in NS, the continuing impetus behind

this shift is uncertain due to the slow implementation of the policy. In NB, there are many
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frequent communication ties, though fewer than in NS, within the NGO and Woodlot
categories. Industry and First Nations appear to be the most peripheral to these networks,
suggesting there is a parallel network that is not represented in this social network
analysis. It is important to note that agreements were negotiated in both provinces
between government and industry players without the involvement of other interested
parties.

Outcomes of participatory processes are not always implemented, nonetheless,
public participatory processes can broker or bridge stakeholders to policy-making.
Typically, outside of participatory processes, stakeholders remain outside of the policy-
making realm, limiting the perspectives and interests represented in policy. Frequent
networks of communication are critical to collect diverse information, exchange ideas,
and provide a range of stakeholders with access to information and processes that inform
governmental policy-making.

Both provinces’ networks have numerous frequent ties centered on some key
groups; however, the strength of these networks in their current institutional settings is
limited. There have been windows of opportunity through episodic public participation
processes, yet implementation of recommendations developed during these processes has
been limited in NB and slow in NS. Sandberg and Clancy (2002) recommended building
strong coalitions of diverse stakeholders to address the biased power relations in the
forestry sector. The question remains whether these arrangements have been and will be

effective in bringing more diverse interests into Crown land decision-making.
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CHAPTER VI: CONCLUSION

In a comparative study of New Brunswick (NB) and Nova Scotia (NS), spaces for
public participation in Crown land governance over the past 15 years are analyzed. The
objective is to conduct an analysis of the social dimensions of sustainable forest
management in these provinces by identifying barriers to and opportunities for improved
public involvement in Crown land decision-making. Indicators at the national level fail to
account for provincial variations. Crown land policy as promulgated in NB does not
acknowledge the social values normally associated with sustainable management. NB has
entered an era of contractual agreements between industry and government that do not
reflect the public values that were expressed during episodic periods of public
engagement in the early 2000s (Select Committee, 2004; Chaleur, 2014; Nadeau et al.,
2007; JDI, 2014; Twin Rivers, 2014) and there has been a lack of public engagement in
more recent years. NS has entered a period of public engagement, starting with processes
initiated in 2008 and updated in 2011 in the most recent natural resource strategy
(NSDNR, 2011). However, a slow movement toward implementation of the strategy has
led to some questioning of this province’s commitment to the principles outlined in the
latest natural resource strategy (NS3; NS4; NS7; NS14; NS16; NSDNR, 2013; Ecology
Action Center, 2016).

A comparative, mixed methodological approach was followed in this research. In
the first manuscript (Chapter II), the degree to which the economic relevance of the forest
sector in each province may have influenced the evolution of Crown land management is
examined. Similarities and differences of Crown forest policy in NB and NS are

presented to lay the foundation for the research. The next step (second manuscript —
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Chapter III) uses semi-structured interviews of key stakeholders from the forestry sectors
in NB and NS to understand public participatory processes in Crown land management.
Online surveys, informed by interviews, are executed in the following phase of research
(third manuscript — Chapter IV). Interviews and surveys identify a convergence of
opinion on the need for improvement of public involvement processes in both provinces.
The interviews and surveys reveal that the majority of key stakeholders participating in
this study (who are not those included in recent policy-making in NB) believe that new
avenues for public involvement are needed. Many stakeholders believe the Crown land
policy-making realm in NB has many barriers to entry. Episodically, over the recent past,
opportunities have allowed public involvement in Crown land governance in NS, but the
incorporation of diverse interests and the extent to which these interests can effect change
remain unresolved.

The interviews and surveys establish that the participatory environment
surrounding Crown land governance in both provinces is affected by the presence of
agency-client relationships. A social network analysis (SNA) is conducted as the final
step in this study, with results presented in the fourth manuscript (Chapter V). The SNA
provides additional insight on who is communicating with whom, how often, and what
does this interaction suggest about the relationships among Crown forestry stakeholders

in NB and NS.

Policy Environments Shaping Public Involvement

When a governing agency is not able to manage on behalf of the public owing to a

close association with a particular interest group, this is known as “agency capture”
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(Singleton, 2000). Prior to the issuance of the 2014 New Brunswick Forest Strategy,
which is notable for its nod to the practice of capture, the concept of agency capture
emerged in the early stages of this research. By adopting a mixed methods approach,
semi-structured interviews with key stakeholders were reviewed and reassessed for the
existence of an environment of exclusion from Crown land decision-making. Surveys
followed interviews and provided insight into the significance of agency-client relations.

This research started as an examination of public involvement in Crown land
management as a major component of the social dimensions of sustainable forest
management at the provincial level. Historical, cultural, and economic contexts are
important because of the ongoing power imbalances that shape the dialogue and spaces
for public participation. Assessing public participation over time is vital because many
factors (e.g., insular policy-making, power imbalances) can impede and/or erode even
sound public participation processes. Implementation takes time and this factor may
affect how the public perceives the process (meaningful or meaningless). Timing and
frequency of public participatory processes matter. Policy environments in which power
imbalances exist appear to limit the impact of participatory processes on policy outcomes
and implementation. In discussing Crown land forestry, a continuing culture of insulation
(Parenteau, 2013), the “techno-corporate approach” (Miller, 1993, p.57; Anderson and
MacLean, 2015; Sandberg and Clancy, 2002), and the need for transformative political
change to make space for meaningful public involvement (Miller, 1993) are all realities
that have persisted in NB.

This research has determined that the implementation of policy outcomes from

participatory processes has been unsuccessful in NB and that this failure likely relates to
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the captured policy environment. Failures of the NBDNR to act on accounting measures
for a benefit/cost analysis of the Crown land silviculture program, among other standard
management recommendations, highlights institutional deficiencies. In the absence of a
space for diverse interests, combined with a disconnect between public preferences for
Crown land management and the interests of the private industry users of the land, policy
in NB has followed historical trends of accommodating industrial interests (Parenteau,
2013). Economic viability of the pulp industry remains the dominant concern for the NB
government.

In NS, the progressive dialogue emerging in the public arena is reflected in the
province’s most recent natural resource strategy. However, owing to slow
implementation and disappointment in the latest participatory process (Western Crown
Land Planning Process), the government is under scrutiny for not following its own
policy. Implementation of citizen-based, progressive policies in a clientelistic (state-
driven) environment may only partially be realized. Governments continually change and
a new government may not feel obliged to fulfill previous governmental commitments
that were informed by public participatory processes. It is through implementation that
the extent of the transformation in NS’s public land policy environment will be measured

and evaluated over time.

Trust in a Captured Crown land Policy Environment

This research reveals considerable agreement among a diverse group of
stakeholders in both provinces on the need for improved public involvement processes

for Crown forest. A consideration of trust goes hand-in-hand with improved public
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participation processes. The topic of trust emerged repeatedly in discussing public
involvement with key forestry stakeholders. The lack of trust was expressed in interviews
and surveys in both NB and NS. It is not surprising to find a lack of trust in an
environment of capture. Numerous key forestry stakeholders in both provinces attributed
the intense distrust of the Department of Natural Resources (DNR) and the forestry
industry to privileged access for certain interest groups and the persistence of a closed
policy network with decisions made behind closed doors (NB2; NB3; NB4; NB5; NB6;
NB7; NB8; NB9; NB10; NB12; NB14; NB16; NB17; NB18; NB19; NB20; NS1; NS2;
NS12; NS13; NS14; NS16; “184 professors demand halt to Crown forest policy,” 2014).
Given the sporadic nature of participatory processes that has occurred, and the lack of
implementation is both provinces following processes, there have been limited
opportunities for social learning and trust-building. While a complete lack of trust in the
value of a participatory process may not encourage public participation, at the opposite
end of the spectrum, complete trust may also result in nonparticipation. For example, if
citizens fully trusted representatives to do what is best for their constituents, there would
be no need for the public to participate beyond election day. Parkins et al. (2017) have
demonstrated that a combination of a more general trust tempered by a degree of
skepticism, a “critical trust”, could encourage public engagement. This hybrid of trust
may explain the strong levels of participation in participatory processes in NB with the
Select Committee on Wood Supply (2004) and in NS with the 2011 natural resource
strategy, as low levels of trust in natural resource agencies have existed and persist.

Lack of policy implementation, especially in NB, in part may be due to the captured

Crown land forest policy environment. This deficiency directly relates to trust, or the lack
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thereof. For trust to exist, there needs to be more opportunities for public involvement,
followed by the execution of commitments (Wang and Wan Wart, 2007). Emery, Mulder,
and Frewer (2015) link the necessity of informal interactions between public engagement
practitioners and policy-makers to the formation of trusting relationships. A more open
policy network allows for this type of engagement to occur, whereas a captured

environment may not.

Fear of Retribution in a Captured Crown land Policy Environment

Fear of retribution was a tangible issue in NB (NB2; NB3; NB6; NB§; NB10;
NBI12; NB15; NB17; NB21). Few government actors agreed to an interview, even with a
guarantee of confidentiality. However, numerous government employees were willing to
respond to an online survey, possibly because it was deemed a more anonymous medium
for providing input. The issue of fear emerged during the research phase in the semi-
structured interviews and was later confirmed in NB with survey data, yet there was no
mention of fear of retribution in NS. Furthermore, participants in NS did not agree that
fear of retribution is a barrier to public involvement. Fear of retribution is echoed in the
discussion in Fortmann and Kusel (1990) on how commodity interests historically hold
power in resource-dependent communities and how this affects voices of dissent. The
power imbalance in the forest sector, as well as the economic relevance of the forest
sector in NB, could partly explain some of the reluctance to express opposing views. The
implications of economic relevance were introduced in the research to assess whether
economic dependence plays a significant role in Crown land management decision-

making. Without the proper institutions in place to provide fair access to information and
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decision-makers, stakeholders may not want to risk further diminishing their access by

voicing dissonant opinions.

Sustainable Forest Management & Agency-Client Relations

Natural resource management worldwide has moved toward more collaborative
forms of management and has created spaces for public involvement. Canada has a
commitment to sustainable forest management, which entails meeting social, as well as
environmental and economic, objectives. Although this commitment exists on a national
level, NB has not moved deliberatively in this direction, whereas NS has initiated a slow
transformation, with questionable implementation to date. In an environment
characterized by capture, diverse input is uncommon and a single homogeneous interest
group dominates and dictates policy. In an environment of clientelism, the state maintains
power and directs policy. A closed policy network is characteristic of both capture and
clientelism, affecting the spaces for participatory processes and the implementation of

relevant policy outcomes.

Communicative Networks of Key Stakeholders in NB & NS

Minimal space exists for public involvement and there is little evidence of
implementation beyond the status quo in captured and clientelistic policy realms of
Crown land management and decision-making in NB and NS, respectively. Sandberg and
Clancy (2002) recommend that diverse stakeholders build strong coalitions to contend
with the biased power relations in the forestry sector. Communicative ties exist between

the key forestry stakeholder sectors in NS that participated in this study, particularly the
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NGOs and the Government (Department of Environment and Department of Natural
Resources). In NB, there are many frequent communication ties (though fewer than in
NS) within the NGO and Woodlot categories. Even though both provincial networks
have numerous frequent ties centered on some key groups, the frequency of
communication does not equate to power. The power of these networks in their current
institutional settings, with limited access to the policy-making realm, is circumscribed.
Most participants from NB, who previously were more involved, have been pushed to the
fringes. Many participants from NS, who have been involved in recent, active processes,
have yet to see meaningful implementation and remain skeptical of the transformation in
the Crown land decision-making realm. What remains is the question of whether, within
these limited institutional environments, the social goals of sustainable forest

management can be accomplished.

Influence of the provincial economic relevance of the forest industry

By examining economic relevance on the forestry sector within NB and NS, some
insight emerges on how political institutions and the present agency-client relations
between government and industry have shaped the social dimensions of sustainable forest
management. Recent forest management policies in NB and NS strongly diverge in their
approach to Crown land management. This may be in part due to the relatively low
proportion of Crown land forests in NS compared to NB. Regardless, Crown land
management in NB is predominately focused on economic benefits, such as stimulating
GDP and job growth by increasing and guaranteeing the volume of Crown land timber

available for harvest. In contrast, NS policy explicitly expresses the province’s
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commitment to innovation as a means to stimulate GDP and job growth. The effects of
this policy goal remain to be determined. Changes in the global supply and demand for
forest products complicate the issue. To remain competitive, forest industry companies
must keep their cost per unit of output as low as possible, which favors large-scale
producers. This may in part explain the decline in harvesting in the forest industry of NS
because the market structure (high proportion of private land) makes reducing the cost of
primary inputs (e.g., logs, wood chips, pulpwood) difficult. The NB forest industry has
not witnessed a similar decline in harvesting. However, harvest rates on private land have
decreased substantially and Crown land timber now makes up the majority of the annual
harvest. The reliability of guaranteed Crown land timber allows the NB forest industry to
operate at the scale required to economically justify the risk of capital investment and
reduce operating costs enough to remain globally competitive.

The large contribution of the forest industry to the NB economy, in terms of
proportion of GDP and employment, creates a policy image (how government and/or
industry present policy to manage public perception) that provides a strong bargaining
position for industry and undercuts the inclusion of values outside the economic realm.
This conundrum raises social and ecological concerns about what future generations will
inherit. Negative impacts include reductions in provincial forest assets, reductions in
conservation forest, a low percentage of protected natural area, the continued exclusion of
diverse, interests outside government and industry, and investment in the status quo. An
unfortunate consequence is the avoidance of a longer-term transition of the economy to
more knowledge-intensive endeavors. These indicators/consequences of NB’s continuing

ties to a traditional economic growth paradigm likely have adverse environmental and
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social impacts. Additionally, fear of retribution and lack of trust persist in NB. The
historical economic relevance and power of the forest industry have fed the public’s fear
of retribution and lack of trust in both the forest industry and the government. A long
history of Crown land management dominated by the forest industry, to the exclusion of
other stakeholders, has created an environment in which it is very difficult to develop
approaches to Crown land policy that consider diverse values and encourage

collaboration.

Economic Relevance and Crown Land Policy

The economic relevance analysis demonstrates that the government’s long-term
commitments to guarantee Crown land timber to forestry companies may limit the ability
of other interests to affect change in Crown land policy. The NB economy is substantially
more dependent on the forest industry than what is observed in most other provinces and
this economic relevance may impact provincial forest management practices. With the
granting of favorable terms to industry, the government and forestry companies are able
to work together to create a positive policy image, regardless of outcomes, and to claim
that timber resources are allocated with the goal of improving the local economy and

. 1
generating government revenue.

' An example of economic relevance, and the influence that it may have on agency-client relations, is
demonstrated by an interview with a forest industry leader on CBC in 2012. This interview followed the
reversal by the Minister of a halt in bringing pulpwood out of Crown forest originally issued to protect
private woodlot owners struggling to sell their wood to mills. [Industry Leader] “Minister made an
announcement and as soon as we heard it, we understood the implications regarding job losses on our
operations, so we immediately went to him and said, ‘Minister, look, this I don’t think is what your
intentions are, to have us lay people off in our operations.” And he [the Minister] said ‘No’, he was quite
clear, he [the Minister] said, “Look, I’'m all about keeping New Brunswickers working’, ... and he [the
Minister] said ‘do everything you can to mitigate it, we have a problem with pulpwood” (CBC, 2012).
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Further exacerbating the situation, provincial net debt per capita in NB has grown
significantly over the last decade (3™ largest increase in the country), increasing the
pressure on the government to increase revenue and cut costs.

The net debt per capita in NS is at a similar level to that of NB but has not
increased as dramatically over the last decade as is the case in NB. The net debt to GDP
ratio in NS has even improved over the last decade. The NS economy does not
demonstrate the same level of economic dependence on the forest industry seen in NB.
The NS government nets substantially less revenue from Crown land timber than NB
because NS harvests less timber from Crown land and does not earn as favorable a rate
per cubic meter. Crown land timber resources are a far less significant revenue source for
the government of NS than is the case in NB. The NS forest industry has low but stable
timber harvesting rates on Crown land. The province has seen a decline in timber
harvested from private lands despite annual wood supply estimates indicating plenty of
available timber. The forest industry in NS has declined over the last decade in terms of
contribution to provincial GDP and jobs. This is mostly a result of lower overall

harvesting.

Connecting the Dots

Following research on participatory processes and the participatory environment
in which these processes take place in both NB and NS (Chapter III & Chapter IV), a
social network analysis was conducted on the relationships among key stakeholders -
who interacts with whom and where are they positioned in the key forestry stakeholder

network (Chapter V). Frequent communicative ties among various stakeholders were
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found, especially between NGOs and Woodlot Owners and Associations in NB, and
NGOs and Government in NS. However, most participants see themselves as outside the
decision-making realm, which is only open to those with “privileged access.” The lack of
transparency and the absence of public and stakeholder input surrounding the latest forest
policy in NB (NBDNR, 2014), in addition to the overall direction of this forest policy, are
emblematic of the concerns of those outside the closed Crown land policy-making realm.
The focus on immediate economic advantage has endured as the dominant priority in NB
forest policy-making. Conversely, NS has slowly transitioned away from what has been
the historical norm in Crown forest management in the Maritime provinces. However, the
lack of implementation of the latest natural resource strategy in NS is still of concern
(NSDNR, 2011; NSDNR, 2013). A provisional conclusion, subject to further testing, is
that one of several influential factors affecting changes in NS (changes that are not
mirrored in NB) is the difference in the economic importance of the forestry sector in
each province (Chapter II).

Institutional failures, combined with dire fiscal circumstances, have aligned
corporate and government motivations in NB with respect to the management of Crown
land timber resources. This has created an exceptionally strong bargaining position for
corporate interests in NB, which could undermine the sustainable development of its
natural resources if other aspects of sustainability are not dutifully considered. Coming
full circle, this environment is a limiting factor in the ability of the province to address

the social side of sustainable forest management.
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Research Limitations

The research was conducted during a very heated and controversial period in New
Brunswick forestry. However, as Baskerville stated (1995, p.37), “New Brunswick
always seems to have a forestry problem that is the basis of local debate.” Owing to the
unique NB context,” and as described in the third and fourth chapters, fear of retribution
was a limiting factor in recruiting participation in this study. However, the interview
opportunity did act as an outlet for expressions of frustration within some sectors of
society and may have been a motivating factor for several participants. With respect to
representation from government officials in NB, the only interviewees I could secure
were those individuals who had retired or had left the government. Current government
officials were reluctant to assume the risk or be exposed. This reluctance also affected the
network boundaries of the SNA.

Another limitation arose with the application of the SNA to two relatively small
networks in a study for which confidentiality was necessary. With such small networks,
the small, medium, and large forest companies’ ties were aggregated for some of the
analysis. These industries are not homogeneous as far as their forest management
practices in the provinces.

In terms of the economic relevance analysis, the termination of various Statistics
Canada databases during the Harper administration precluded consistent data collection
for various variables and time periods. To respect confidentiality, some data have been
suppressed, especially when dealing with small provinces such as NB and NS that have

only a few companies operating in forest industry sectors. In addition, there seems to be

? See Beckley, 2014; Livesey, B. 2017. House of Irving Series. National Observer online [URL]:
http://www.nationalobserver.com/special-reports/house-irving.
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some inconsistency in the wood supply estimates recorded in the National Forestry
Database and policy statements. I have taken the wood volumes reported by the National

Forestry Database as correct for the purpose of this research.

Future Research

In NS, implementation of its latest natural resource strategy has been slow and
unsatisfactory to many observers, especially in view of the bold statements of
commitment from both of the governments that have been in power during this strategy
roll-out. Tracking the future direction of the NS forest sector, with particular attention to
the treatment of the larger forestry companies, will be important. In addition to
understanding how NS is addressing the social facets of sustainability, research on the
ecological impacts of the current management practices is essential. There is one
prominent FSC-certified forestry company in NS. How do the ecological outcomes
compare to impacts associated with non-FSC certified forestry companies in the
province? With regard to sustainable forest management certification systems, many (i.e.,
SFI, FSC) primarily function on the operational level rather than the strategic and
political levels. Public participation expectations appear to be directed at more than one
level, and this multi-dimensional aspect should be recognized and addressed.

Parallel to NS, the ecological consequences that ensue from the 2014 forest policy
change in NB need to be documented. This forest policy is not flexible in admitting
alternative public values that differ from the status quo and it fails to account for the
social dimensions of sustainability. Although this research did not include a fair

representation of First Nations, as there was only a single representative from New
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Brunswick, Wyatt, Kessels, and Laerhoven (2015) found that provincial forest
governance arrangements in New Brunswick do not provide the benefits desired by First
Nations and there exists limited participation in governance as “that power remains
firmly with government and private industry” (Wyatt et al., 2015, p.625). Furthermore,
Wyatt et al. (2015, p.625) also conclude that the “governance arrangement does not
provide for sustainable management.”

Further research analyzing the role of debt and dependence on natural resource
development across all Canadian provinces will be needed. By providing a more
thorough understanding of harvest rates, this research will be critical to assessing the non-
market value of Crown land timber, or any value that is not bought and sold like normal
commodities, e.g., ecologic, social, historical, cultural, recreational, and aesthetic values.
Another important area of research is exploring the role of market structure in the

provincial forest industries to ensure that policy is effective at preventing market failure.
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December 12, 2013
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University of New Brunswick

UNBEF - Campus Mail

Dear Ms. Miller:
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REB File #2013-138
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Approval is valid for a period of three years from this date.

Annual Reports for this project are due on the 15" January of each year, provided that this
date is at least six months after the date of project approval. Final reports are due 90 days

after project completion. Both of these reports can be found on our website at

http://www.unb.ca/research/ors/forms/index.php#ethics.

Although your application was processed via Expedited Review, for your information we are
- providing a list of current Research Ethics Board members.

Sincerely,

B STt

R. Steven Turner, Chair
Research Ethics Board

REB Members: Maurice Gallant, Community Representative
‘Barbara Burnett, Community Representative
Jeff Landine, Faculty of Education
Patricia Seaman, Faculty of Nursing
Usha Kuruganti, Faculty of Kinesiology
Jula Hughes, Faculty of Law (on Sabbatical Leave)
Aloke Chatterjee, Faculty of Law (interim)

R. Steven Turner (Chair), Faculty of Arts, Department of History

Renée Audet-Martel, REB Coordinator
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APPENDIX B: INFORMED CONSENT FORM

The Researcher: My name is Lauren Miller and I am a student at the University of New
Brunswick. I am conducting a research study on public participation in Crown land
management.

Information and Purpose: You are being invited to participate in an [interview/survey|
that is part of a research study examining the levels and forms of public participation in
Crown land management in New Brunswick and Nova Scotia. The purpose of this study
is to identify opportunities for improved public involvement in Crown land decision and
policy-making in the aforementioned provinces. This data will be used for a doctoral
research dissertation and publications in a journal.

Your Participation: Your participation in this study will consist of an [interview lasting
20 to 45 minutes/survey lasting 5 to 10 minutes]. You will be asked a series of questions
regarding your experiences and knowledge related to Crown land in New Brunswick
and/or Nova Scotia. You are not required to answer the questions. You may pass on any
question with which you are uncomfortable. At any time, you may notify the researcher
than you would like to stop the [interview/survey] and your participation in the study.
There is no penalty for discontinuing participation.

Benefits and Risks: The benefit of your participation is your contribution of knowledge
towards a better understanding of the opportunities for, or barriers to, public participation
in Crown land management in New Brunswick and Nova Scotia. There are no risks
involved in participating in this study.

Confidentiality: [7he interview will be recorded; however, your name will not be
recorded on the tape.] Your name and identifying information will not be associated with
any part of the written report of the research. The organization you are affiliated with will
not be identified, but grouped into a large category (e.g. industry, government, non-
governmental organization, woodlot owner, and academia). All of your information and
[interview/survey] responses will be kept confidential. The researcher will not share your
individual responses with anyone other than the research supervisor.

This project has been reviewed by the Research Ethics Board of the University of
New Brunswick and is on file as REB 2013-138. A summary of the results will be
available to participants upon request. If you have any questions or concerns, please
contact the researcher, Lauren Miller, (202) 213-0435, Imiller3(@unb.ca or her
supervisor Dr. Don Floyd, 506-451-6866, dfloyd(@unb.ca, or the Chair of REB Dr.
Steve Turner, 506-458-7433 turner@unb.ca.

By signing below, I acknowledge that I have read and understand the above
information. I am aware that I can discontinue my participation at any time.
Signature
Date
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APPENDIX C: SEMI-STRUCTURED INTERVIEW GUIDE

Have you ever formally or informally participated in a policy or planning activity in
regards to management of Crown lands in New Brunswick?

a. How did you participate?

b. What was the outcome?

c. Do you think your participation was effective?

Do you or your organization discuss or collaborate with other groups or organizations
regarding Crown land policy?
a. If so, which groups or organizations?
b. Which policy issues do you collaborate on and how do you evaluate the
quality and success of the collaboration?
c. How frequently do you interact with this person/group/organization on a scale
of 1-5?
(1) rarely; (2) few times annually; (3) monthly; (4) weekly; (5) daily
d. How would you describe your relationship with this person/organization?

. Are there specific locations or events (meetings, conferences, offices) where you
discuss issues relating to Crown land management?
a. If so, where are these locations? And with whom?
b. How frequently do you interact with this person/group/organization on a scale
of 1-5?
(1) rarely; (2) few times annually; (3) monthly; (4) weekly; (5) daily
c. How would you describe your relationship with this person/organization?

Please think back to the last time you had a concern/dispute with someone concerning
Crown land management, with whom did you have this dispute?

If you wanted to express a grievance or concern regarding Crown land forests, to
whom would you refer the issue?

a. How would you do this?

b. Do your concerns consistently get addressed and resolved?

c. What is the mechanism(s) for resolution?

. Are you affiliated with any forest-related or environmental organizations?
a. If so, which ones?
b. How frequently do you interact with this person/group/organization on a
scale of 1-5?
(1) rarely; (2) few times annually; (3) monthly; (4) weekly; (5) daily
c. How would you describe your relationship with this person/organization?

How do you view the current leasing arrangements between industry and the
provincial government?
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8. In your opinion to what extent does the public participate in Crown land management
in New Brunswick/Nova Scotia? (note- general public and forestry stakeholders)

9. What is your opinion regarding the new forestry policy (New Brunswick)?
What is your opinion regarding the recent natural resource strategy (Nova Scotia)?

10. What recommendations would you suggest for future changes of those aspects of
forestry management addressed in Questions 7-9?
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APPENDIX D: SURVEY INSTRUMENT

1. For which one of the two provinces listed below will you be responding to this survey?
[l New Brunswick
[l Nova Scotia

2. Which best describes your primary occupation?
[l Small Industry (1-99 employees)
Medium Industry (100-499 employees)
Large Industry (500+ employees)
Government
Elected Official (e.g. Premier, MLA, Minister)
Environmental Non-Governmental Organization
Academic
Private Woodlot Owner
Woodlot Association
Private Consultant
Industry Association
Retired Government
Retired Industry
Other (please specify)

e

3. What other groups, agencies, organizations, departments or businesses do you work for,
volunteer for and/or have a membership with?
a.

b.
C.
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4. In your opinion, how important is each of these characteristics related to Crown land

Very
important

Somewhat
important

May or
may not be
important

Not very
important

Not
Important

N/A

Third party forest
certification

Meaningful public
involvement

Collaboration
among
stakeholders

Trust among
stakeholders

Clear
communication
among
stakeholders

Leadership in
implementing
policy

Information
sharing

Resources
(financial and
human resources to
implement policy)

Resources (to
partake in a
participatory
process)

Fairness in the
application of rules
and enforcement

Balancing the
interests of private
woodlot owners
with Crown land
licensees

Comments:

management and decision-making?
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5. Please indicate your level of agreement or disagreement with the following statements.

Mayor | Do | Strongly
Strongly | Somewhat | may not | not do not
agree agree agree | agree | agree | N/A

The public should be
involved in the decision-
making processes for
Crown land

There needs to be more
opportunities for public
participation in decision-
making for Crown land

Proper public participation
tools and techniques need
to be implemented

The current Crown land
policy

development processes are
transparent and understood
by the public

The public trusts the
Department of Natural
Resources with its role in
Crown land management

The public trusts the forest
companies with timber
licenses to manage the
Crown land on behalf of the
public

The public feels that they
have meaningful
involvement in the Crown
land decision-making

Comments:

6. Are you familiar with a mechanism(s) for dispute resolution of Crown land issues?

Very familiar Somewhat Not very Not familiar N/A
familiar familiar

Comments:

7. How often do you utilize Crown land in some manner (e.g. recreational activities,
fieldwork etc.)?

Daily | Weekly | Monthly | Seasonally | Annually | N/A

Comments:
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8. How often do you participate in some manner on issues related to Crown land
management or policy (e.g. attend meetings, policy-making, lobbying efforts etc.)?

Daily | Weekly | Monthly | Seasonally | Annually | N/A

Comments:

9. From your personal experience, what have been the biggest barriers to your ability to
participate in Crown land management and decision-making processes?

Strongly | Agree Mayor | Donot | Strongly | N/A
agree may not agree do not
agree agree

Lack of opportunities
to participate

Unawareness of
opportunities to
participate

Lack of interest to
participate

Lack of interest of
government to
collaborate

Lack of personal
resources (financial,
time)

Lack of resources to
conduct public
consultation

Locational obstacles

Comfort level with the
public participation
processes made
available

Lack of trust in the
processes of public
participation chosen

Lack of trust in the
party conducting the
public participation
process

Lack of confidence
that input would be
considered

Fear of retribution

Comments:
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10. In your opinion, what are the biggest barriers to consultation and/or collaboration

with the general public related to Crown land management and decision-making?

Strongly | Agree | Mayor | Donot | Strongly | N/A
agree may not | agree do not
agree agree

Lack of opportunities to
participate

Unawareness of
opportunities to
participate

Lack of interest to
participate

Lack of interest of
government to
collaborate

Lack of personal
resources (financial,
time)

Lack of resources to
conduct public
consultation

Locational obstacles

Comfort level with the
public participation
processes made available

Lack of trust in the
processes of public
participation chosen

Lack of trust in the party
conducting the public
participation process

Lack of confidence that
input would be
considered

Fear of retribution

Comments:

11. How often do you communicate with other agencies, organizations, departments,
businesses or individuals on issues of Crown land management?

Daily | Weekly

| Monthly

| Seasonally |

Annually |

N/A

Comments:
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12. How often do you communicate with representatives from the groups listed below on
issues of Crown land management or policy? (Check all that apply and add any that are

not specifically listed.)

Daily

Weekly

Monthly

Seasonally

Yearly

N/A

Environmental Non-
Government Organizations

Comments:

Department of Environment

Comments:

Department of Natural
Resources

Comments:

Large Industry (+500
employees)

Comments:

Medium Industry (100-499
employees)

Comments:

Small Industry (1-99
employees)

Comments:

Individual Woodlot Owners

Comments:

Woodlot Owner Associations

Comments:

First Nations

Comments:

Universities

Comments:

Recreational Groups

Comments:

Communities

Comments:

Elected Officials (e.g. Premier,
MLA, Minister)

Comments:

Private Consultants

Comments:
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13. Please give examples of the specific agencies, sub-departments, organizations,
associations, businesses and/or individuals with whom you communicate regarding
Crown land management. Please indicate the frequency (1-Daily, 2-Weekly, 3-Monthly,
4-Seasonally, 5-Annually). (For Example: UNB-4)

1)

2)

3)

4)

5)

14. T am looking for persons who have been involved in some manner in a process of
public participation related to the management and policy development of the Crown land
in New Brunswick and/ or Nova Scotia over the past 15 years. Is there anyone else I
should speak with? Please provide contact information (name and email address are
sufficient).

1)

2)

3)

4.)

5)

251




APPENDIX E: CODING SAMPLE'

Topics Discussed

Themes Developed from Semi-Structured Interviews

*  Crown land policy
(previous and most
recent)

¢ Environment of Crown
land policy-making

*  Participatory processes
(e.g., Select Committee on
Wood Supply)

* Barriers to and
opportunities for public
involvement

¢ Dispute resolution

*  Policy Processes

o Politics
= Revolving door
o [Irving

o Foregone conclusions
o Privileged access
=  Closed doors/closed network
o  Skepticism
*  Policy Outcomes
o Economic focus
=  Status quo continued
o Transformative (diverse interests)
* Agency-Client relations
o Capture
o Clientelism
¢ Public Involvement Opportunities
o Effective/meaningful
Episodic v institutional
Expectations
Third-party facilitation
Processes
=  PNA Planning Process (NB)
= Select Committee Wood Supply (NB)
= 2007 Public Opinion Survey (NB)
= Colin Steward Forum (NS)
= Community Forest (NB & NS)
=  CURA Process (NB)
=  Ministerial Advisory Committee (NB)
=  Natural Resource Strategy (NS)
= Western Crown Lands (NS)
=  Forest advisory committees (NB & NS)
¢ Barriers to Public Involvement
o Lack of understanding
Meaningless involvement
Mistrust
Privileged access
Reliance of forest certification
Lack of confidence that input would be considered
Will of government
Culture of organization
Lack of government capacity
Lack of opportunities

O O O O

O 0O O O O O O O

O

* Power
o Power discourse
o Power tactics
o Historical power
o Fear of retribution
* Institutions

' Not all codes or a complete coding example are provided. For further question, please contact the primary

researcher.
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O
O
O

Culture of organization
Dependence on Minister
Transparency and information-sharing
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