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1. INTRODUCTION

A little less than two years ago, the British Columbia Forest Resources Commission
was asked to examine the state of the province’s forest land base and recommend
improvements to the way it is managed.

It was a daunting task. The forests, the lakes, the rivers, the mountains — they are
the heart and soul of the social and economic fabric of this province. Everyone in
ritish Columbia has a stake in their welfare, and everyone is keenly interested in
improving the way the activities that impact upon them are managed. Thousands
talked to us — either directly in the many forums and public meetings held throughout
the province, or in written submissions. All of us on the Commission are grateful for

their contribution.

The messages they gave the Commission were as complex and varied as the people
themselves, but one theme underlined virtually everything we heard — the status quo is
not good enough. The way the forests and their many values are currently being
managed by government and industry is out of step with what the public expects. It
must change.

Driving the current level of dissatisfaction is a dramatic shift in society’s values.
Once valued only for their economic worth, the forest resources now represent a much
wider range of values — aesthetic, environmental, social, spiritual, and many more.
That shift in values underlies much of the conflict that has dominated the debate over
forest resources in the last few years.

Very early in the exercise, the Commission recognized that any changes in the way
the forests are managed to reflect a full range of values will depend on an all-
encompassing vision of what we want from our forests, and what are acceptable
practices to get us there. That Vision Statement is a simple statement of principle that
has led to many recommendations for change.

The key phrase in the Vision Statement — and you will see it used again and again
in the rest of this report — is enhanced stewardship. The Commission believes that
the public’s desire to see a full range of values reflected in our forests can be realized in
one of two ways. Either large portions of forest land can be withdrawn from
commercial exploitation to protect and preserve certain non-timber values, or it can all
be managed more effectively to maintain or even improve the production of all values.
We have-concluded that the greatest benefit to all British Columbians will not come
from significantly reducing commercial activity in our forests, with the resultant loss of
jobs, negative communit)’f impact and reduced government revenue. Rather, it will
come from managing our forests better for all values




Enhanced stewardship means recognizing that in addition to timber values, values
such as cattle production, water quality, recreation, wildlife, wilderness, aesthetics
should all be maximized through proper forest management. It means making choices
about the relative importance of any one of those values with a full understanding of
the impacts on the others, and in a way that not only preserves them, but enhances
them. It means understanding the full range of economic and social costs and benefits
associated with any decisions about resource management.

This shift from managing primarily for timber values to managing for all values
requires significant change in how we plan, manage, and finance the activities that are
carried out in our forests. The components and resulting recommendations outlined in
the following chapters are like pieces in a jigsaw puzzle — they all come together to
form one vision of enhanced stewardship. Leave some pieces out, and the vision is not
complete,

British Columbians have an opportunity — a great opportunity — to grasp the
vision of enhanced stewardship for our forests so that successive generations may
benefit from and enjoy the full range of values that our forests can provide.

A. L. (Sandy) Peel

Chairman -

-
/



2. VISION STATEMENT

The forests of British Columbia have become a focus of economic, environmental
and social conflict,

Long taken for granted as the engine driving the economic growth of the province
and providing financial and material benefits for us all — they have suddenly been
overtaken by a dramatic shift in values. People now recognize a wide range of forest

values that have little to do with economics or material wealth. Such things as pristine
wilderness, environmental protection, water quality, recreation — and a host of others
— are seen as equally important to economic security. Many feel those values should
in fact take precedence over the traditional resource values that have served the
province so well.

As with any significant shift in values, there is conflict. Those who defend the old
values point, with a large body of evidence to support them, to the tremendous wealth
created by resource extraction. They argue convincingly of the need to continue down
that path, and speak confidently of our ability, through prudent forest renewal
practices, to maintain that industrial capacity. Those who place new values ahead of
the old argue, with equal conviction, of the need to halt the commercial exploitation of
the forests, and to preserve what hasn‘t been liquidated before it is too late. They put
environmental quality and preservation ahead of economics.

There is truth in both arguments. What has been lacking is any real effort on the
part of society in general to discover if there is a formula for forest management that will
reflect both points of view. [s there a way to chart a course that will recognize and
encourage the new values while maintaining the benefits of the old? Hence the conflict.

The Forest Resources Commission believes there is a better way. After hearing the
views of thousands of dedicated British Columbians, the Commission has developed a
vision of the future that provides that formula. By embracing the ethic of ENHANCED
STEWARDSHIP British Columbians can achieve the full potential of all values in our
forests of the future. This means intensive, integrated management for all values on the
largest forest land base possible. In this way:

the forests of British Columbia will provide for the economic,

4 14

Columbians through successive generations.

Acceptance of this vision requires change. We must now cooperatively manage our
forests in a truly integrated fashion that considers all the values that society deems are
important. Land use must be planned, and decisions on its use based on accurate and
complete information about what it can biologically produce. Such comprehensive
management requires a stable financial commitment. All points of view must have
access to the process. Perhaps most important of all, people must be prepared to
participate fully in the decision making process.



The forests of British Columbia are unique and have the potential to provide us all
with lifestyles that reflect a tremendous range of values — perhaps even values as yet
undiscovered. The vision outlined here, and detailed in the following sections of this

report, will be a challenge for British Columbians. But the rewards of meeting that
challenge are immense.







3. LAND USE PLANNING

1. A Blueprint for Diversity

The effective use of land and its resources has from the beginning of time shaped
our progress and evolution. All societies — primitive or advanced — have had a vision
of the land and based their social structure on that vision.
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protect and enhance the many values represented by British Columbia’s land base must
begin with a comprehensive Land Use Plan. From that plan, and fully integrated with
it, will flow a variety of management systems designed to make the best use of all those
values. This chapter will outline that plan and set the stage for the integrated use of the
land and its resources.

Historically, Land Use Planning in British Columbia has been largely an economic
concem. Those sectors of society that could promise economic benefits in the form of
industrial development and jobs were usually given the right to extract whatever
resources they required. While other values were considered from time to time, they all
took a back seat to the primary call for timber, minerals, agricultural development, etc.

As a result, planning on Crown land was always based on a proposal for a specific
use — such as timber harvesting. Government departments and agencies were
structured to provide support — or advocacy — for these proposals. Thus the research
and technical expertise became narrowly focussed to the specific use being proposed.
Budgets were structured accordingly, and little consideration was given to integrating
any other values into Land Use Planning.

The system has served the province well, providing the infrastructure for the growth
of a wealthy, sophisticated society with well-endowed social programs and an enviable
quality of life. Any values lost were, at the time, either unknown or not considered
worthy of preservation. But two important factors have now combined to require a new,
more integrated approach to Land Use Planning. Through a systematic awarding of res-
ource rights over the last century, nearly all the provincial land base has been allocated to
one or more forms of specific resource use. And social values have changed dramatically.

Recreation, wilderness, wildlife, water quality and quantity, aesthetics — those
values and others have attained a much higher standing in the minds of British
Columbians. The economic benefits offered by resource development are no longer the
only important values in the forests — indeed, some argue that in many cases the
economic benefits should take second, third or fourth place to those other values.
Conflict and confrontation have become common in a clash of seemingly incompatible
values. The current system of Land Use Planning, with its emphasis on the economic
values, has tried to adapt to the new values and demands with only limited success. It

is fundamentally ill-equipped to serve the increasingly complex demands of a public
with differing values.




Plan is required to accommodate that new, fuller range of values and to allow the
introduction of additional values as society changes its outlook. The Land Use Plan will
be a blueprint for managing this change.

The Commission has also concluded that the Land Use Plan must apply to the
entire province. Many of the values that society derives from the provincial forests are
also drawn from other Crown land bases (federal and provincial parks, Native lands,
etc.) and from private lands. While there is no suggestion that these additional Crown
lands and private lands be further regulated under the Land Use Plan, their contribution
to society should be acknowledged and appreciated. Without their inclusion, the
picture of values is incomplete.

Plans currently in place at municipal or regional district levels should be
incorporated as is into the overall Land Use Plan. However, in no way will the Land
Use Plan, or its administrative structure, usurp the existing legal jurisdictions of
municipal or regional districts.

The structure of the Land Use Plan, and a schedule for efficient implementation, are
detailed in subsequent sections of this chapter.

The Forest Resources Commission firmly believes that the Land Use Plan will
provide the best opportunity for the people of British Columbia, through their elected
government, to establish the goals and priorities essential for the protection and
enhancement of all values associated with the land and the resources it holds. The
plan provides a blueprint for managing all values across the full provincial landscape.
It will also permit the full recognition of the gains and losses inherent in choices
between different land use classifications and their individual management regimes.

The public has a role to play in the planning process at key points in the proposed
Land Use Planning structure. All interested parties must have an opportunity to
participate in Land Use Planning to ensure that multiple social values are considered.
This overriding importance of this issue in defining values is explained in more detail in
a subsequent chapter of this report.

The process envisaged for the Land Use Plan must be open, neutral, and balanced.
High quality land stewardship is possible only if it is kept arms-length from the
influence of short term economic or political aspirations. Current land use mechanisms
are shared among several provincial government ministries (Forests, Environment,
Parks, etc.) each with an advocacy position and with a profusion of overlapping
jurisdictions and conflicting goals. For that reason, none of those ministries — Forests,
Environment, Parks, etc. — is an acceptable administrator of a comprehensive Land
Use Plan designed to reflect all values. Each brings a bias of one kind or another to the
table. The Forest Resources Commission believes a restructured Ministry of Crown
Lands, with a mandate to ensure the optimum balance of activities on all provincial
Crown lands, should coordinate all Land Use Planning functions. It will be best
equipped to ensure that the Land Use Plan functions as objectively as possible, with the
best interests of all British Columbians in mind. The Commission believes that while



coordination of the Land Use Plan should be its primary function, the restructured

Ministry of Crown Lands could retain its existing functions, including the issuing and
recording of range leases and other specific leased activities (such as heli-skiing, etc.)
Where appropriate, management protocols such as are currently in place between the
Ministry of Crown Lands and the Ministry of Forests could be entered into with the
new Forest Management structure recommended in this report. This should in no way
impair the ministry’s ability to carry out objectively its administrative responsibilities
over the Land Use Plan.

This consolidation of jurisdiction will require significant legislative changes, both in
the creation of a new act to empower the various components of the Land Use Plan
under the Ministry of Crown Lands, and in amendments or deletions in existing
legislation as it affects the multiplicity of planning functions now under the auspices of
several other ministries. The Forest Resources Commission has concluded that a
thorough review is required to identify whatever legislative amendments will be
necessary to ensure that all government ministries are fully supportive of the new
process and that their involvement is rationalized.

The Forest Resources Commission recommends that:

1. the Government of British Columbia introduce comprehensive
land use planning for the total land base of the province;

2. the government enact legislation giving a restructured
Ministry of Crown Lands a broader mandate to ensure the
optimum balance of activities on all Crown lands and to
implement and administer the Land Use Plan;

3. the government review and amend the legislation of all
ministries with responsibilities pertaining to the land base of
the province to ensure both their involvement and support of
comprehensive land use planning;

4.  that public involvement be set out in legislation and cover all
aspects of the planning process.

2. Organization of the Planning Process

British Columbia has four of the five major climates in the world, 14 biogeoclimatic
zones, and the largest number of distinct ecosystems in the country. More than half its
3.1 million people are clustered in the urban regions of Vancouver and Victoria, with
the rest scattered in pockets over a landscape that covers nearly 100 million hectares.
Any organizational structure designed to carry out an effective Land Use Plan in the
province must take this geographic and demographic diversity into account. It must
combine the broad goals and objectives of a centralized administration with the need
for regional and local planning control. It must be capable of marrying what is in the
broad provincial interest with what is in the regional and local interest.

To that end, the Forest Resources Commission has concluded that a multi-tiered
process for creating and implementing the Land Use Plan is required.




A Land Use Commission will report to the Cabinet Committee on Sustainable
Development through the Minister of Crown Lands. In conjunction with the
Sustainable Development Comumittee, the Land Use Commission will assist in
developing broad goals and objectives, provide a neutral forum for information,
discussion and research on Land Use Plans, and make recommendations to government
on the range of values to be considered in making land use decisions.

The Land Use Commission may want to establish a number of Regional Planning
Groups throughout the province. While the Forest Resources Commission believes
there may be a need for six to eight of these Regional Planning Groups, the actual
number and make-up should be left for the Land Use Commission to determine. The
Regional Planning Groups could act as a conduit for the cross-flow of provincial goals
and objectives down to the local level as well as local concerns and issues up to the
provincial level.

Detailed planning will be carried out by Local Planning Groups which report
ultimately to the Land Use Commission. The Local Planning Groups, comprising
professional resource staff as well as private interests and user groups, will develop the
detailed plans for land use throughout the province, making assessments of values and
priorities throughout. These Local Planning Groups are the core working groups of the
whole process, and their importance cannot be overstated. They will provide the initial
public input to the decision making process.

Land Use Commission

Government must establish the values that will be identified in the plan and set
goals for the attainment of these values. The Land Use Commission will be able to assist
the government in this process by determining land use capabilities and recommended
targets for each of the values derived from the land base. These goals should reflect the
varied ecosystems of the provincial biogeoclimatic zones. The legitimacy and integrity of
each value that the land provides must be recognized in these goals.

The Forest Resources Commission believes that the Land Use Commission should
have a limited number of appointments, and these should reflect a regional and sectoral
balance. Land Use Commission staff should represent a range of resource professionals
and planners that can assist the Commissioners in developing plans and in establishing
an appropriate mechanism for mediation and dispute settlement. Only those land use
proposals that cannot be resolved through the planning and appeal process, or that do
not fall within established goals and land use classifications, should proceed to Cabinet
for resolution.

Legislation establishing the Land Use Commission must also provide for an
independent Appeal Board to settle disputes. While disputes over land use designations
will be settled within the planning framework (as described later in this section), there
is a need for a formal appeal process to settle disagreements between or among user
groups within an approved plan. The Forest Resources Commission has concluded that
an independent three-member Appeal Board is required to adjudicate operational



disputes among user groups with differing interests and values.

An initial step for the Land Use Commission should be to coordinate the
development of provincial goals, taking into account the diversity of land and forest
values. This will require an assessment of the capabilities of the differing provincial
lands and forests, based on technical information generated through inventory research
and economic research — which will be discussed in a later section of this chapter.

Regional Planning Groups

The Forest Resources Commiission believes there may be a legitimate role for
Regional Planning Groups, although a final determination should be left to the Land
Use Commission. The Commission reviewed a variety of options for both the area
coverage of the Regional Planning Groups and the representation within that group.
The Commission sees the Regional Planning Groups taking a strong role in
communicating between the Land Use Commission and the Local Planning Groups, in
effect serving as the bridge linking the broad provincial goals and objectives on one
hand with the local issues and concerns on the other. The regional plans will be open
to public scrutiny and advice. Mediation of conflicts on site designations could be
conducted by Regional Planning Groups.

The Forest Resources Commission considers between six and eight groups to be
sufficient. There are six existing forest regions in the province and eight provincial
development regions. However, the Forest Resources Commission believes that the
determination of the appropriate number of Regional Planning Groups and their land
base responsibility should be left up to the Land Use Commission to decide as it
develops and reviews inventory information and the interactions of the land use
classifications as they are developed and approved.

The Forest Resources Commission also believes that these planners and managers
should be made accountable for their decisions by enabling legislation. Again, the
Forest Resources Commission believes that the Land Use Commission should be
responsible for defining the nature and responsibilities of these regional groups. The
Regional Planning Group appointments should include, but not be limited to resource
professionals, elected (community) representatives, and sectoral representatives or
regional leaders.

Local Planning Groups

The Local Planning Group will be responsible for assessing the technical, biological,
physical and economic attributes of the land base in order to determine its capabilities
and value attributes. The classification determined for an individual site will be
governed to a large extent by these factors.

The Commission believes that the Ministry of Forests’ existing Forest Districts
provide an appropriate land base for these Local Planning Groups. The sheer size of the
task of developing information and assigning land use classifications requires the use of
as much existing land base information as possible. The present district organizations




for forest resource planning and the most detailed inventories are to be found within
the Ministry of Forests. This is a functional decision based on the current state of
inventories and district boundaries, and could be changed as more complete
information is developed.
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The Planning Process

The planning process will be acceptable to the public only if it is open, and is seen to
be open. All levels of the planning process must use procedures that are well understood
and justifiable. Reasons behind technical judgments and the information that was used
to make decisions must be made available to all interested parties. Similarly, participants
in the structured Land Use Planning Groups must all be actively involved in mediating
disputes between stakeholders. The results of this process must clearly show the impact
of the public consultations. (See chapter on public participation.)

Any conflicts unresolved by Local and Regional Planning Groups should go to the
Land Use Commission for resolution. The Land Use Commission will determine the
information that will be required to evaluate these conflicts and mediate and resolve
them where possible.

Value trade-offs stemming from conflicts on specific sites should be made only in
the context of established provincial goals and the broad land capabilities. At that
time, the option of producing more of specific values on designated land bases through
intensive management can be considered as a fully accountable choice between
competing values in the context of overall provincial capabilities and goals.

Ultimately there will remain or develop irreconcilable disputes over specific land use
classifications. It is recommended that the Land Use Commission be given legislated
authority to make decisions on land use classifications for values and uses that fall
within the provincial goals. This dispute settlement mechanism must be open to all,
but efficient and timely in its decisions.

In order for the Land Use Plan to reﬂect multiple values pubhc mput must be

that planning and management remain responsive to social change.




At the local level, the basis for land use designations will be a technical
assessment of the capability of the land. Local expertise and information from
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the development of inventories.

The Forest Resources Commission recommends that:

5. a Land Use Commission be created by appropriate
legislation and charged with implementing the
land use planning process;

6. with the assistance of the Land Use Commission, the
Province assess the capabilities of the land base to support
particular values and then define its goals for various values
within those constraints. The contribution of the various
areas of the province to these goals should be refined at the
local level;

7. the Land Use Commission report to the Cabinet Committee
on Sustainable Development through a restructured
Ministry of Crown Lands;

8. the Land Use Commission be given legislated authority to
make recommendations to Cabinet on land use
classifications for values and uses that fall within
provincial goals. It should also develop a mediation and
dispute settlement process;

9. with respect to areas of substantial land use classification
conflict, it will be the responsibility of the Land Use
Commission to determine the information that will be
required to resolve these conflicts;

10. where resolution of specific Land Use Plan classifications
cannot be mediated because of unresolved issues, the
ultimate decision.on use should await the completion of the
province-wide Land Use Plan to determine compatibility
with provincial goals;

11. only those land use proposals that cannot be resolved
through the planning process, or that do not fall within
established goals and land classifications should proceed to
Cabinet for resolution;

12. legislation establishing a Land Use Commission
should provide for an independently-appointed three-
member Appeal Board to adjudicate disputes among
users within approved plans, and to report its findings
to the Commission;

13. the Land Use Commission be responsible for deciding
whether or not Regional Planning Groups are needed
and, if so, determine their make-up, area coverage and
responsibilities;

14. the Local Resource Planning Groups use the existing Forest
District boundaries as their initial planning basis.




3. Technical Support

Professional Staff

To be effective, the Land Use Plan will require a large amount of technical support
from professionals in a wide range of resource areas. Historically, that expertise has
resided in individual ministries such as Forests, Environment, Parks, etc.

The initial planning and assessment process will draw heavily upon the professional
and technical expertise that is available in government ministries. Therefore, the Forest
Resources Commission has concluded that this expertise should form the core of the
Local Resource Planning Group’s multidisciplinary assessment team. Expertise available
in user groups, as well as private individuals, should also be included in the team make-
up. Their task will be to bring those resources that are necessary to bear on each land
use classification decision.

The government’s district staff have a working knowledge of the local resource
capabilities. The use of their own ministry’s information base will enhance the quality
of the final decisions on classifications and greatly reduce the time required to complete
the plan.

It is expected that these technical resource experts will draw heavily upon the
experience and knowledge of individuals and communities that are familiar with the
local land base and its historical uses and capabilities.

Inventories

The Forest Resources Commission, through an interim report, has already
expressed its concern over the lack of inventory information that would be suitable
for the analysis of land capability. The Forest Resources Commission is further
concerned that the existing inventories vary in quality and detail in direct relationship
to the economic value of the individual resource uses. The state of inventories and
specific recommendations for dealing with them are the subject of a subsequent
chapter in this report.

This economic approach to information development makes an objective
assessment of a full range of values extremely difficult. While the approach to
developing inventories {s the subject of a separate section of this repost, the Forest
Resources Commission believes that it is necessary to make a comment here on both
the funding and the accessibility of inventory data for Land Use Planning.

The Forest Resources Commission believes that financial priorities for the
development of resource inventories should be determined by the ministry responsible
for Land Use Planning — the restructured Ministry of Crown Lands. Funds would be
allocated among the various resource ministries based on the need for basic
information, rather than the economic value of the resource being inventoried.
Furthermore, in conjunction with the recommendations concerning forest land
management in subsequent sections of this report, it is recommended that the Ministry



of Crown Lands be responsible for dealing with requests from the public for inventory
information on all Crown lands managed by the government.

In view of the substantial demands that will be made of the inventories to meet
the goals and objectives of the Land Use Plan, the Commission has concluded that
the resource boundaries for inventory development must be rationalized to provide
compatible land base coverage. The Ministry of Crown Lands, as the ministry respon-
sible for Land Use Planning, should be empowered to administer this task and make
final determinations where there is disagreement among other ministries.

Evidence presented by a number of ministries, through the course of the
Commission’s deliberations, indicates that a centrally-developed inventory system
could take up to 10 years to complete. While good inventory data is important, the
government should not wait for it to be completed province-wide. Planning can start at
the local level using existing information and local knowledge. The data base can be
improved as the process is developed.

Land Use Classification

In its September 1990 Options Paper, the Forest Resources Commission presented a
broad land use classification system for review and comment by the public. As well, the
classification system was examined in a series of seven regional workshops.

The Commission has now incorporated the results of the workshop comments and
public submissions into the following land use classifications. The Commission is
aware that other classifications will need to be developed to suit land areas which lie
outside of the provincial forests. The Commission feels that it can recommend,
however, the following listing of land use classifications as having a strong consensus
within the broad range of view points and interest groups that met with the
Commission. Those under the protection/preservation category can have integrated
uses, and should not be seen as necessarily exclusive. Equally, in the integrated use
management areas category, intensive use of one or more values is possible. The
classifications are, in alphabetical order:

Protection/Preservation

¢ archeological sites

¢ cultural and spiritual values

* ecological reserves

* flood or avalanche prevention

¢ parks

* special environmental features (sensitivity or instability)
* unique wildlife habitat

¢ wilderness areas

« wildlife migration corridors




Integrated Use Management Areas

¢ agriculture/range

¢ energy and mineral exploration

e estuaries, marsh lands

¢ fisheries & wildlife

¢ guide outfitting

¢« hunting

e special feature forests

¢ other resource extraction/harvesting
¢ recreation

¢ special purpose (research, heritage)
» timber production

¢ tourism

e trapping

¢ urban/forest interface

* views/landscapes

¢ watersheds (quality/quantity)

Areas of Restricted Use

¢ corridors

¢ destination resorts
¢ industrial sites

¢ mines, pipelines

¢ transit

In the protection/preservation and areas of restricted use categories, most of the
major land use decisions have already been made. As planning proceeds and goals are
established, these should be reviewed and re-considered in light of the comprehensive
review of the total provincial landscape.

The Forest Resources Commission believes that the goals of the province will be best
achieved through assigning the maximum amount of land to integrated use
classifications. It is likely that the greatest potential for gains in all land and forest
values by way of enhanced stewardship will come from the integrated use management
areas category.

The timber production classification is presently managed for integrated use. But
that’s where most of the conflict and confrontation occurs, largely because of a
perception that timber harvesting takes precedence even in an integrated use
environment. Intensive forestry will be possible under certain classifications, and may



actually reduce the size of the land base needed to meet Allowable Annual Cut goals.
While the management of forest resources is dealt with in another chapter, it is
important to repeat here that the full range of forest values will be managed for on

lands under the integrated use classifications. Forest harvesting plans must reflect the
Land Use Plan and value designations. The key to maintaining Allowable Annual Cut
goals within that framework lies in intensive forestry activities on those lands where
timber production is identified through the planning process as the primary use. All
management regimes within classifications will reflect biological and regional diversity
objectives within the provincial goals.

The Forest Resources Commission recommends that:

15. the Local Resource Planning Groups utilize the technical
and professional expertise in existing resource ministries, as
well as expertise available in private user groups and other
individuals;

16. the budgets for the development of resource inventories be

priority basis among the various resource ministries;

17. the Ministry of Crown Lands be responsible for handling
requests from the public for inventory information on all
Crown lands;

18. the Ministry of Crown Lands take the lead in rationalizing
the resource boundaries for land capability analysis to
provide compatible land base coverage;

19. the technical land capability information that will lead to
land use classifications be developed for the entire province;

20. the land use classifications that were developed in the Forest
Resources Commission’s workshops on the Options Paper
form the basis for the classifications used in the Land Use
Plan;

N
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existing land use classifications for such areas as parks be
reviewed in order to ascertain whether they are appropriate
in view of the comprehensive review of the total provincial
landscape.

4. Implementation of the Land Use Plan

Much work needs to be done before the comprehensive Land Use Plan described in
the previous sections will chart the future of land use in the province, and better reflect
the changing values of society. As has already been mentioned, there are serious gaps in
the inventories of major resource types and value assessments that must be completed,
and the Commission recommends strongly that those gaps be systematically addressed.

But there is no need to delay government action. The basic plan can be
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planning mechanisms outlined. A combination of existing inventory information and
local knowledge should be sufficient to develop plans if the goals and guidelines have
been determined. The Land Use Plan is an integral part of the Forest Resource
Commission’s vision for the protection and enhancement of all values on the land base.
It is the foundation on which further changes in the structure of integrated resource
planning depend.

Once legislation has been passed and decisions have been made about the need for
Regional Planning Groups, a two-year timetable is considered reasonable for the
completion of district plans through the Local Planning Groups. The use of existing
resource ministry expertise and inventories should be maximized, along with
substantial input from interested resource user groups and local knowledge and
information. The Forest Resources Commission believes that, in most cases, two years is

sufficient time to develop a district Land Use Plan. It also believes that little will be
gained, and much may be lost through further delays.

There are currently a number of resource planning initiatives under way. The
Ministry of Parks is examining a range of proposals with a view to establishing more
parks and ecological reserves. The Ministry of Forests is studying issues revolving
around old growth timber and the need to preserve it. All these separate and seemingly
uncoordinated activities are extremely confusing to the public. It would make more
sense if the planning that is presently being undertaken by the government for parks,
ecological reserves, wilderness areas, old-growth preserves, and other such initiatives be
developed in conjunction with the overall Land Use Plans. These plans should be
considered by the Land Use Commission as part of its overall planning responsibilities.

Finally, the existence of a Land Use Commission with a mandate to administer the
lanni ti he entire provincial land base calls into question the need for a
separate, single function Agricultural Land Commission. The Forest Resources
Commission believes that consideration should be given to absorbing the Agricultural
Land Commission into the new Land Use Commission.

The Forest Resources Commission recommends that:

22. atwo-year timetable be established for completion of all
district Land Use Plans;

23. the current planning for parks, ecological reserves,
wilderness areas, old growth forest preserves and other
similar planning activities be developed in conjunction with
the overall Land Use Plan, and be considered by the Land Use
Commission as part of its overall planning responsibilities;

24. consideration be given to absorbing the Agricultural Land

Commission into the new Land Use Commission.




4. A MANAGEMENT AND

FINANCIAL STRUCTURE

“Management and finance of forest property belonging to the Province
have both become intricate problems.”

Report of Royal Commission on Forestry; 1910

1. A Framework for Enhanced Stewardship

From the beginning of commertcial timber harvesting in British Columbia in the last
century, successive governments and royal commissions have wrestled with the
problem of designing an appropriate management system for the provincial forests.

The goal was to provide for the long-term health of the forest while taking advantage of
the short-term economic benefits it offers.

The problem is fairly simple: The growth cycle of a forest is measured not in years,
but in decades and, ultimately, in centuries. Investments made now to nurture and
enhance that forest won't bear fruit for another 80 to 100 years, or even longer in many
cases. But the economic benefits of timber harvesting are immediate. The stumpage
revenues along with corporate and personal income taxes flow in every year and are
available instantly for schools, hospitals, roads — all the services we have come to take
for granted. Sadly, it has been far too easy for all of us, as a society, to hold back on
making those long-term investments in the health and sustainability of the forest and
concentrate instead on the annual requirements for services. This tendency has been
particularly hurtful during bad economic times, when the demands for social services

rise at the same time the revenues from timber harvesting decline. The investments
that should have been made every year in the provincial forests as a matter of course
were inadequate. The result has been an erosion of the forest capital base.

We should have known better. Indeed, we did know better. British Columbia’s first
royal commission on forestry — the Fulton Commission — recognized in 1910 that the
investments needed to ensure the long-term health and productivity of the province's
forests must be shielded from the short-term demands of society. It saw the revenues
from timber harvesting not as disposable income, but first and foremost as capital to be
reinvested in the forest. The next royal commissions on forestry, headed by Chief
Justice Gordon Sloan in 1945 and 1956, echoed the Fulton recommendations by saying
that only those funds left over after the appropriate investments have been made in

replenishing the forests should go into the province’s general revenue accounts.

The advice was not heeded. To this day, expenditures on forest management flow
back to the forests after the timber harvesting revenues have been processed through
the province’s general revenue accounts. The sole advocate for the long-term health of
the forests — the Minister of Forests — must compete with other ministries, each with

. its own advocacy position, for the funds required to renew the forest. Whilemuchof




the responsibility for forest renewal on public lands has, in recent years, been placed on
private companies through the requirements of various forest tenures, it has not made
up for years of neglect. Uncertainty about the sanctity of contracts and tenure rights,
unsettled Native land claims, and other issues — all have combined to discourage
private companies and individuals from doing any more than the minimum required
by law when it comes to forest management. In short, the system is inadequate to meet
the growing range of demands on British Columbia’s renewable natural resources.

In the past, the commercial values of the forest were the primary values to be

idered. The reinvestment battles fought at Cabinet and Treasury Board by the
Minister of Forests were aimed, for the most part, at perpetuating those commercial
values. But as the Forest Resources Commission has outlined in the previous chapter on
land use, society’s values have changed. In the minds of many, other values have
become at least equal to, and in many cases take precedence over, the traditional
economic values of the forests. In addition, we are now at the point where all those
values must be reflected on a forest land base that is already fully committed to one use
or another.

That has created two important requirements that must now be addressed: We
require an administrative structure that will allow the true integration of the full range
of forest values as set out in the Land Use Plans. The structure must relate not only to
the commercial forest lands of the province, but also to the non-commercial forests
and range lands. We further require the means to secure stable, long-term funding that
will guarantee the enhanced stewardship necessary to carry out the entire plan.

The Forest Resources Commission has concluded that the policy and regulatory
functions in a number of ministries currently representing a wide range of forest values
should be grouped under one new ministry — the Ministry of Renewable Natural Resou-
rces. Day-to-day administrative functions in these same areas should also be grouped
under the new ministry — but separate from the policy and regulatory functions. In this
way, the full range of values will be protected and enhanced under one ministerial
responsibility, and the responsibilities of the expanded ministry will fit well within the
overall Land Use Plan administered by the Ministry of Crown Lands. This expanded
Ministry of Renewable Natural Resources will replace the Ministry of Forests.

Society’s demands for recognition of a broader range of forest values will
significantly increase the pressure on what has been the traditional commercial forest.

unassailable commitment to enhanced stewardship. As well, the commercial forest
must be administered in a way that maximizes its economic potential.

The Forest Resources Commission has concluded that the province must come 1o
grips, once and for all, with an adequate funding base for forest renewal and
management. The direct revenue generated by timber harvesting must be captured and
increased over time, and used to maintain and enhance the capital base of the
province’s forests. The Commission examined the history of special purpose funds set
up to address this problem and concluded that they are too vulnerable — often drained




The only legal entity with the broad powers needed for the job is a Crown
Corporation — the Forest Resources Corporation. Established by legislation, it can
collect revenue, borrow money when necessary, manage the forest and pay dividends to
the government. Operating at arms length from the government and subject to
legislated requirements for public participation (see Chapter 10), the Forest Resources
Corporation will be able to finance the stewardship requirements of the province’s
forests. It will report to the Cabinet Committee on Sustainable Development through
the Minister of Renewable Natural Resources.

The Forest Resources Commission recommends that:

25. the Government of British Columbia establish a new
Ministry of Renewable Natural Resources to replace the
Ministry of Forests and take on an expanded role in the

policy, regulation and general administration of the forest

anmd range tands of theprovinee,

26. a Forest Resources Corporation be established through
legislation to finance and manage the public’s commercial
forest land base;

27. the Minister of Renewable Natural Resources be responsible
for the Forest Resources Corporation.

2. The Ministry of Renewable Natural Resources —
Organization and Responsibilities.

In its review of the role of government in forest resource management, the Forest
Resources Commission found that at least 13 government ministries had mandates or
responsibilities flowing from or attributable to the forest land base. Integrated

While there are clear advantages to having Cabinet ministers who are “advocates”
for parks, energy and mining, tourism, agriculture, and others; there is also a clear

advantage to grouping some of the key resource values (forests, range, water, fish and
wildlife) under one ministry — the Ministry of Renewable Natural Resources.

The Commission has concluded that those integrated use management areas (as
defined by the Land Use Plan) with the potential for commercial timber production will
be administered by the new Forest Resources Corporation. The Forest Resources
Commission recognizes that the remaining Crown lands provide a spectacular array of
other values such as park lands, watersheds, wilderness experiences, fish and wildlife
habitat, and other diverse physical and biological values — all of which should be
subject to integrated management.

Consideration was given to letting the Forest Resources Corporation manage

these lands as well as its commercial forest. But the mandate of the corporation to




guarantee enhanced stewardship on its commercial lands, and provide financial
stability at the same time, would not be consistent with any serious commitment to
non-commercial activities.

Therefore, the Forest Resources Commission has concluded that the new Ministry of
Renewable Natural Resources should be given the mandate to manage for these key
resource values on those provincial forest lands that are not assigned to and managed
by the Forest Resources Corporation.

Whil ne-the ¢ individust mrinistrieswith-“ad > roles, 1t

Forest Resources Commission wants to ensure that their individual activities do not
conflict with the principle of managing for multiple values within the forest land base.
Therefore, it has concluded that a single act should be introduced that will coordinate
the mandates of other ministries with responsibilities that impact on the forest and
range land base, and formally enlist their support for the management of all values on
all provincial lands.

The Ministry of Renewable Natural Resources should be assigned the mandate, staff
and resources necessary for it to carry out its policy, regulatory and administrative
functions. The new ministry should assume responsibility for the timber and range
functions, currently in the Ministry of Forests, and for the water, fish and wildlife
functions, currently in the Ministry of Environment. Three principal resource
management divisions are proposed — one headed by an Assistant Deputy Minister
(ADM) of Fish and Wildlife; a second by an ADM for Water Management; and the third,
also at an ADM level, will be the Provincial Forester. Essentially, the new Ministry of
Renewable Natural Resources will handle policy and regulatory functions and manage
those lands for fish and wildlife, water, forest and range functions that are not under
the jurisdiction of the Forest Resources Corporation. It will be up to the ministry to
determine appropriate personnel assignments for its own administrative functions and
those of the Forest Resources Corporation. It may well be that for some specialized
services, such as silvicultural expertise, the ministry would second them on contract
from the Forest Resources Corporation. The functions of the Forest Resources
Corporation are detailed in the following section of this chapter.

The Fish and Wildlife Division will provide the government with advice on
management practices and goals for these values under the Land Use Plan. It will
manage these values on non-commercial forest lJands and on other Crown lands. Fees
for the use of resources such as hunting and fishing will be collected by this division

from all areas of the province.

The Water Management Division will continue to be responsible for water supply
management, water quality management, and flood and erosion control. These matters
are inextricably linked to forest land management.

The Provincial Forester will take on an expanded role, a role seen as critically
important by the Forest Resources Commission. The Provincial Forester position,
currently known as the Chief Forester, was initially introduced in 1912 as a high-level
advisor to the Chief Commissioner (Minister) of Lands and Forests on all matters of




forest management. The independence of the Chief Forester and the ethic that the
Forest Service developed provided an important balance between the government, the
industry and the public interest in forest management and conservation.

But over time, the Chief Forester's stewardship responsibilities have gradually been
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ommend. The vacuum ultimately created has led to many requests to the Forest Resour-
ces Commission for the establishment of an independent forest ombudsman. The Com-
mission has concluded that in replacing the Chief Forester, the position and respons-
ibilities of Provincial Forester should be structured sa that the Provincial Forester is seen
to be impartial, and to represent all values in forest management on all Crown lands.

Therefore, the Commission has concluded that the Provincial Forester should be
required by legislation to make annual reports direct to the legislature on the state of
the forests. In essence, the Provincial Forester must have a position that will be seen by
all to be unbiased and trustworthy.

Forester's office should also be guaranteed access to all inventory information
developed by the Forest Resources Corporation, as well as by other forest land base
tenure holders, and be responsible, where required, for maintaining the quality of
inventory information on all other Crown lands.

The Provincial Forester will be required to develop policies related to forest
management and have final responsibility for the determination of the Allowable
Annual Cut — the volume of timber harvested each year from the commercial forests.
The Provincial Forester will also be responsible for integrated resource management,
forest renewal, and other government responsibilities on lands not administered by the
corporation. Staff related to recreational opportunities and developments on Crown
lands will form part of the integrated resource manégement team reporting to the
Provincial Forester. Finally, the responsibility for forest protection will be vested with
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The Forest Resources Commission recommends that:

28. the Ministry of Renewable Natural Resources be made respon-
sible for policies and regulations related to the key values of
timber, water management, range, recreation, and fish and
wildlife. The land base managed by the Ministry will be those
lands not allocated to the Forest Resources Corporation;

29. the management for all forest values by government
ministries be coordinated by a single act that ensures that
the ministries’ mandates are supportive of integrated
resource management and enhanced stewardship;

30. there be Assistant Deputy Ministers respectively for fish and
wildlife and for water management;

—— 31— there be-a Provincial Forester-at- an-Assistant Deputy
Minister level responsible for all forest-related matters other
than fish and wildlife and water management;




32. the Provincial Forester assume responsibility for policy,
research, regulatory staff from the Ministry of Forests, and

the integrated resources and conservation staff of the
Ministry of Environment;

33. the Provincial Forester be required to report annually direct
to the legislature on the state of the forests.

3. Financing Forest Resource Management:
A Forest Resources Corporation

Concern was raised throughout the Commission’s public meetings and in written
submissions that the current level of timber harvesting is not sustainable, and that as a
result, the present and potential values that could be drawn from the forests are being
depleted. There was also a clear perception that the province’s forests are being
managed primarily for timber values.

The Forest Resources Commission believes the management of the forests requires a
long-term commitment with a stable source of funding. The need for such a commit-
ment today is more compelling than ever. The forests of British Columbia are now fully
committed, and the demands on them to provide for the ‘economic, environmental,
social, and spiritual well-being of all British Columbians’ will only increase.

The Land Use Plan outlined in the previous chapter provides a blueprint for land
management goals based on a broad range of values, and it stresses the importance of
accurate inventory information in achieving those goals. The creation of a new
Ministry of Renewable Natural Resources provides the administrative framework in
which those values can be protected and enhanced.

However, without the financial ability to provide the necessary level of enhanced
stewardship through integrated resource management to meet those goals, the Land Use
Planning proposals will have little value.

Since the beginning of the century, at least 14 “permanent” silviculture funds have
been established and subsequently abandoned. The British Columbia Forest Resources
Commission has concluded that past concerns regarding the need to shelter forest
management from changes in political administrations and short-term budget cycles
were well founded and have been borne out over time.

The Forest Resources Corporation recommended by this Commission represents the

strongest mechanism available to secure stable, long-term funding for enhanced forest
stewardship. Other funding mechanisms, including a financing authority and other
administrative funds, were reviewed by the Commission, but all fell short of
guaranteeing stable financing. As well, a corporation is the only vehicle that will allow
debt financing in cyclical downturns.

The Corporation should be run by a Board of Directors with no more than 15
members representing all regions and sectors.



It is the view of the Commission that the direct revenues that are drawn
from the forests must be used to manage, renew and replace the forests for future
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managing those commercial forest lands that are designated as integrated management
areas under the Land Use Plan. The Corporation must be given the ability to charge for
all the commercial consumptive uses of these lands and receive all direct commercial
revenues from resources under its jurisdiction in order to be able to pay for their
management and improvement. The Corporation should also be empowered by
legislation to borrow against its asset base — represented by the value of the standing
trees, not the land — in order to maintain continuous stewardship in times of
economic down-turn.

The Forest Resources Commission has concluded that the new Corporation
should be responsible for only those lands that have commercial potential and will
be designated for integrated management that includes forest and range lands.

The Commission believes that enormous opportunities are being lost to the Province
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benefits that could be produced through intensively managing the forests to increase
their timber yield, as well as to increase the broad variety of non-consumptive forest
uses and values that enhanced stewardship could provide.

Other jurisdictions — such as Britain and the Scandinavian countries — have
already demonstrated the gains that come from maintaining and nurturing their forests.
They have also moved towards, or have already established some form of corporate
model to administer and fund their forest management programs.

The Commission also believes that a Corporation operating according to sound
financial principles should not allocate its resources to managing non-commercial forest
lands, or for enhancing the non-commercial values of the lands under its jurisdiction.
Undoubtedly the enhanced management of the commercial values of integrated
management lands can and will improve other values such as recreation, hunting and

fishing. But these values are part of the social and economic benefits that can be
captured only by the province. The Commission has concluded that the cost of
management for these non-commercial values should be recognized and be borne by
the government out of general revenue — not out of the revenues of the Forest
Resources Corporation. There are no more unallocated lands to offer to other values
and uses in the forests; therefore, the costs of changes in values and management
objectives must now be evaluated, and choices made. The management structure for
these lands was outlined in the previous section.

The Forest Resources Commission has concluded that awarding secure rights to
tenure holders for individual tracts of public land will provide the most efficient means
of managing the resources. The security of tenure for resource users will ensure that
they reap the benefits of the stewardship investments they make.

The Forest Resources Corporation should be empowered through legislation to enter
into legally binding stewardship contracts with private companies or individual forest




resource managers. (The form of these contracts —Resource Management Agreements
— is discussed in the chapter on Tenure.) Resource managers must be accountable for
their management practices and must submit to independent audits to provide an
objective assessment of their performance. The Forest Resources Corporation’s
management performance, too, must be assessed by an independent audit. Any
commercial lands not covered by contractual agreements with private companies or
individuals will be managed by the Forest Resources Corporation.

One of the principal objectives of the new corporation will be to raise sufficient
funding for long-term management of the forests. The coordination of the various
tesource professionals now in the Ministries of Forests and Environment should
reduce administrative costs and help attain that goal. Proper forest management
and investment in stewardship will also provide, over time, greater returns to
the corporation. '

As a result of a dispute between Canada and the U.S. over allegations that timber
stumpage constituted a subsidy, a U.S. countervailing duty of 13 per cent was about to
be imposed on Canadian lumber imports in 1987. A Memorandum of Understanding
between the two countries resulted instead in a 15 per cent Canadian surcharge on
lumber exported to the U.S. The government of British Columbia has since increased
its stupage charges on timber harvested for all forest products, domestic and export.
In light of that, and with the consent of the U.S,, the 15 per cent surcharge on B.C.
lumber exports was eliminated.

The Forest Resources Commission believes the province should now move
away from administered stumpage prices towards a system of market prices determined
through the development of a province-wide log market. A log market will encourage
improved log handling and sorting practices in the woods and will ultimately provide
better returns to the province for the wood harvested on provincial lands. Market-
related efficiency gains will improve the cash flow to the Forest Resources Corporation,
while allowing tenure holders to closely match their timber supply to their processing
facility requirements. In essence, the province-wide log market will permit the
efficient allocation of logs to their highest and best use. The province-wide log
market is discussed further in the chapters on Tenure and Financial and
Economic Considerations.

It is the belief of the Forest Resources Commission that the forests of British
Columbia will provide sustainable economic benefits to the province only if provided
with appropriate long-termm management and financial stability. The Commission has
therefore concluded that the Forest Resources Corporation should eventually be
required to pay a dividend to government. However, that dividend must be calculated
after all the financial requirements of enhanced stewardship are met.*

*For a complete discussion of the corporate structure proposed here, and what is in place in
other forest jurisdictions around the world, please see: Managing British Columbia’s Forest
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Resources:Structural-Alternatives, Financial-Considerations ard Valuatiorr Estirnates, prepared
by CWC Canadian Western Capital Ltd. and released as a supporting document to this report.




Figure2  PROPOSED MANAGEMENT STRUCTURE
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It is important to recognize that stumpage in itself is a small part of the revenue
that flows to governments from forest-related commercial activities. Corporate and
personal income taxes, permit fees, rents, etc. — together contribute much more

than stumpage.




The Forest Resources Commission recommends that the
Forest Resources Corporation:

34.

35.

36.

37.

38.

39.

be charged with the responsibility for such commercial
Crown forest and range lands that are designated as
Integrated Use Management Areas under the Land Use Plan;

have a representative Board of Directors of up to 15
members;

receive all direct commercial revenues from all resources
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be empowered with the ability to borrow against its assets
as represented by the standing commercial timber under its
jurisdiction;

be empowered to enter into legally-binding contracts,
including stewardship contracts;

be empowered to undertake the management of non-

40.
41.

42.

43.

commercial forest values and undertake socially desirable
practices for the government in return for an annual
appropriation that covers costs;

be empowered to pay a dividend to government;

be responsible for requiring independent audits of the
performance of tenure holders for compliance with
Resource Management Agreements, and for having such
audits conducted on its own management performance;

assume the Operations Division, Valuation, Industry
Development, Planning, and Silviculture Branches, and
Inventory field staff of the Ministry of Forests, as well as
most of the field staff of the Fish, Wildlife and Water
Management Divisions of the Ministry of Environment;

as part of its mandate, establish a province-wide competitive

log marKket.




5. TENURE

FOREWORD:

The issue of tenure is difficult and complex. It is at the heart of
forest stewardship as practised by the private sector, and is the
underlying collateral for most of the investments made in wood
product manufacturing facilities. In this chapter, the Forest
Resources Commission recommends significant changes in the way
all forest tenures are structured and managed. For that reason,
the Commission believes the content and recommendations
contained in this chapter should be published in the form of
a white paper, to be discussed and analyzed over a period of
time before being implemented. The Commission further
believes that regardiess of the ultimate resolution of these tenure

recommendations, no changes in tenure should beimplemented
until the first Land Use Plans have been approved — a process that
is expected to take up to two years. This should provide ample time
for dialogue.

1. Resource Tenures — Introduction

Centuries ago, Europeans were attracted to this country by its vast physical
resources — animals for furs, timbers for shipbuilding, and eventually land for
farming and settlement. In the early days of development, no one could foresee a
time when these seemingly inexhaustible resources would have to be carefully managed
to ensure their perpetuation. Towards the end of the last century, it became clear that
some form of control was needed for resource extraction — not necessarily for the

practice of good stewardship but for the allocation of rights and privileges among a
variety of competing interests.

While small (relatively speaking) pieces of property were sold to private concerns for
such things as timber harvesting and other resource extraction, it wasn't feasible or
desirable to carve out huge tracts of provincial land and sell them off to private owners.
A system of tenures was developed to grant resource rights to private companies
without giving them title to the land.

Over the last 50 years, this system of tenures has evolved to cover most of the
forested land base in British Columbia, and is used to manage a variety of resources —
from timber harvesting to fur trapping to range land for cattle ranching. The types of
tenures and the length of time attached to them have become very complex and varied.
In many instances, tenures granting rights for different resources (e.g. timber, cattle

arth

ranching) apply to the same piece of land and must be managed with-that in-mind:




Today, the forest land base is essentially fully committed to widely varied and
overlapping user groups — all with one form of tenure or another. How those tenures
are awarded and integrated is fundamental to the Vision Statement’s concept of
enhanced stewardship of public lands. There are no more vast stretches of untouched
and unallocated landscapes just over the next hill, therefore it is crucial to manage the

renewable resgurces on these lands as
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2. The Role of Tenure and Timber Harvesting

While a number of resources in British Columbia are managed through tenure
rights, timber harvesting is by far the most significant. The early allocation of forest
land tenures in British Columbia was straightforward. The rights to harvest were sold to
raise revenues. Reforestation was considered unnecessary in the context of millions of
hectares of untouched forest, and no one gave much thought to other values and uses.

As more and more forested lands were logged, the provincial government
recognized the need to improve forest management. It did this in two ways. On some
areas of forest lands, the government delegated the stewardship responsibility to forest
companies in the form of area-based tenures that are now called Tree Farm Licences. It
should be noted that this delegation of the stewardship responsibility to private
companies operating on public lands is virtually unique to Canada and particularly
British Columbia. Originally these tenures granted the right to harvest in perpetuity in
return for a commitment to maintain community stability and practise good forest
management (Sloan Commission 1945.) These licences were altered through time to be
“evergreen” or constantly renewable in nature (Sloan Commission 1956.) In principle,
area-based licences were renewable provided that forest management commitments
were honored. In practice, however, there were instances of TFLs being renewed even
when the terms of the agreement were not honored. In effect, the company could
harvest the trees in the TFL area as long as it complied with the maximum and
minimum volume requirements. Some argue that TFLs give too much control to the
large companies that hold them.

In other areas of the provincial forest, particularly in the Interior, the government
retained the responsibility for managing the forest. On these lands called Timber
Supply Areas, the government issued licences for forest companies to cut a certain
volume of wood in areas designated by the Ministry of Forests. These volume-based
tenures include forest licences, timber sale licences, timber licences and Pulpwood
Agreements. The most significant difference between TSA and TFL tenures today is that
in the TSA there is no long-term assurance that the licence holder will retain the right
to cut successive tree crops on the same land base.

The two types of tenures represented different philosophies of forest management.
In a TFL, the philosophy is based on an assumption that harvesting rights approaching
those of private land ownership offer the best incentive to practise enhanced
stewardship. It is further assumed that the licence holder, with sufficient incentive, will



do as good or better a job of integrated forest management as anyone else (i.e. the
government.) Forest licences issued under a TSA follow the philosophy that “bottom
line” motivated private companies are concerned, first and foremost, with timber

supply and have neither the interest nor (perhaps more importantly) the skills to
practise integrated forest management. The government, therefore, should take on that
responsibility and ensure that it collects enough revenue from the resource to

carry it out.

The award of harvesting rights through tenure had two main goals — to encourage
job-creating investments in manufacturing facilities through a secure wood supply, and
to provide incentives for forest companies to carry out forest renewal programs. History
has shown that while the employment and investment incentives worked very well, the
forest renewal incentives were much less consistent — some worked, and some didn’t.
Nevertheless, the system has generally worked to the economic and social benefit of all
British Columbians.

3. The Tenure System Today

Virtually all of the forested land is now covered by either an area-based Tree Farm
Licence or one of a number of volume-based licences within a Timber Supply Area.
There are 32 TFLs representing about 25 per cent of the Allowable Annual Cut and 35
Timber Supply Areas representing about 75 per cent of the AAC. The overwhelming
emphasis of these tenures, understandably, is timber harvesting. As a result, the
evolution of tenure has shaped not just the way forest land is managed, but the
structure of the industry that holds the tenures.

Only the U.S.S.R. has a higher proportion of public ownership of forest lands
than Canada. And in this country, British Columbia has retained the highest share
of commercial forest lands in public ownership with 96 per cernt, while three per cent is
owned by the private forest industry and one per cent is held by small private owners.

By comparisomn, 40 per certt of Britain’s commercial forest tands-are public

and approximately 46 per cent are public in New Zealand. The United States,
Finland and Sweden have between 23 per cent and 28 per cent of the forest lands
in public ownership.

In British Columbia, some 85 per cent of the Allowable Annual Cut is allocated
under long-term tenures and directly controlled by companies with wood-processing
facilities. Another 15 per cent is managed and allocated under a variety of short-term
licences to small businesses that are either logging companies or small business sawmills
or secondary manufacturers. By comparison, forest companies in other countries
control on average less than 50 per cent of the harvest. The private forest holdings in
other countries are divided between the forest industries and other private land owners.
The private forest industry controls 9 per cent of the commercial forest land base in
Finland, 15 per cent in the U.S., 24 per cent in Sweden and 28 per cent in New Zealand.

In Finland, Sweden and the United States, small private holdings-of forest landsexceed
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50 per cent of the forest land base. The
following Figures 3, 4 and 5 detail forest
land ownership in major international
forestry centres:

With such a large percentage of the
B.C. wood supply coming from secure
tenuzres, it is easy to understand why the
tenures themselves have become a factor
in industry’s trend to improve efficiencies
through amalgamation and
concentration. In 1975, the largest single
manufacturing company controlled 13
per cent of the Allowable Annual Cut.
The largest now controls 17 per cent. In
the same time period, control by the 20
largest manufacturing companies has
increased from 74 per cent to 86 per cent
of the committed AAC (See Figure 4). The
issue of corporate concentration as it
relates to tenure holdings is different from
corporate concentration in manufacturing
facilities. The degree of corporate
concentration in tenure holdings raises
greater concern than the degree of
corporate concentration in manufacturing
facilities. This issue is discussed in more
detail in the following chapter on
Financial and Economic Considerations.

4. The Pressure for Change
— The Need for Flexibility

The tenure system as described above
has become very rigid. There is too much
concentration of control over wood
supply and there is insufficient flexibility
to accommeodate society’s changing
values. Consider these pressures:

¢ Increasing world demand for
wood fibre and improved
harvesting and manufacturing
technologies have had a
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5. A Critique — The Public’s and the Industry’s View

The Forest Resources Commission heard criticisms of the tenure system from
virtually everyone — whether they appeared at the many pubfic meetings or made
written submissions. To help understand the many recommendations the Commission
has drafted to reform the tenure system, it would be useful to consider some of the
concerns that were raised by all groups. It should come as no surprise that some of the
criticisms are contradictory:

Public Concerns Over Current Tenures

e corporate concentration - too much timber in too few hands;

¢ aserious lack of competition for timber resources, and a resultant loss of potential
government revenue;

* too much timber being wasted in the woods because major tenure holders have too
much non-competitive wood available;

¢ alack of adequate regulation and policing by the Forest Service, mainly due to re-
organization and staff ‘downsizing’ in the early 1980s;

« 2 loss of jobs due to investments in high-tech processing technologies;

¢ alack of expenditure and employment creation by major forest licensees in their
forestry operations, particularly in forest management;

* disregard for community stability by major licensees in scheduling harvesting over
large licence areas;

* environmentally insensitive logging practices due to a lack of adequate legislative
and regulatory controls;

* no or insufficient consideration given to other resource uses and users in timber
harvest planning and operation, with too much emphasis on timber harvesting;

e large, inflexible tenures disregard community watershed needs frequently due to
insensitive ‘absentee ownership’ and lack of community interest;

* present timber quota commitments to ‘established licensees’ under the existing
tenure system stymie small business initiative and innovation in new, value-added
forest products manufacturing and marketing.

Forest Industry Concerns Over Current Tenures

* alack of a long-term planning horizon;
* alack of long-term security of timber supply;
* alack of incentives for better forest management;

* alack of security and hence financial clout to compete in the
global forest products market;

* alack of incentive to ‘modernize’ the manufacturing sector to
remain competitive in the global market;




s the erosion of aliocated timber harvesting rights and the loss of the timber land base
to other users or uses;

» regulatory burden hindering or precluding the management performance and
options of private enterprise;

» inadequate government funding for forestry work;

* too much interference in timber harvesting by other resource users.

6. A New Tenure Philosophy — Goals and Principles

The detailed study of existing tenures systems in British Columbia and
the methods used in other jurisdictions raised two fundamental questions for the
Forest Resources Commission to deal with — can a tenure system achieve the enhanced
stewardship requirements of the future, and if so, on what basis should the tenures
be allocated?

Clearly, any attempt by society as a whole to practice enhanced stewardship on the
forest land base will succeed only if the management system — in this case tenure —
works. Other jurisdictions rely much more on principles of private ownership and
contractual relationships to guarantee enhanced stewardship and secure wood supplies
(Figure 3). The Commission believes that the “self-interest” represented by these
principles of private ownership should lead to better stewardship and a better
representation of other values.

The Commission has concluded that selling off the province’s public lands is not a
realistic alternative. The challenge is to implement a system of tenures on those public
lands that provides the highest level of enhanced stewardship through “self-interest,”
while retaining public ownership. The Commission believes that the structure it is
recommending will accomplish that goal, but there are other factors that might work
against it — the unresolved issue of Native land claims being perhaps the most

significant. If this, or any other factor, interteres with practising an appropriate level ot
stewardship, the Crown may have no other alternative than to assume the
responsibility itself and recover the full costs from the industry.

Forest companies want secure tenures for strictly economic reasons. Investments in
manufacturing facilities are expensive and risky. Without a secure, long term supply of
wood fibre, the risk is much higher, and so, correspondingly, is the cost of financing the
investment. Financing costs in Canada are already higher than in many of the
jurisdictions with which the B.C. forest products industry competes. As well, a lack of
secure tenure makes any major investment in reforestation pointless. Why invest in
something with no guarantee you'll reap the rewards? The history of forest renewal
practices in British Columbia provides overwhelming evidence of the truth of these
principles. The province of British Columbia, through legislation and regulations, has
had to force tenure holders to reforest their harvested areas — and until very recently

that reforestation was done almost entirely with public funds. There has been little or




no evidence of companies doing more than they are required by investing in
silviculture. There is evidence of some companies doing significantly less. There has
been no financial justification for private companies to do otherwise.

The Forest Resources Commission concluded that the allocation of secure tenures to
companies with manufacturing facilities is essential to mgintaining a competitive forest
products industry and to developing a diversity of forest management practices.
Nevertheless, the Commission believes that the present concentration of holdings of
tenures is too narrow and limits the types of timber management practices, as well as
the potential values for which the forests can be managed.

Those forest lands representing the current 15 per cent not allocated through
existing large tenures would also benefit from more diverse holdings. A bigger share of
the Allowable Annual Cut should be allocated to smaller tenure holders who will
manage the forests with emphasis on such values as community watersheds, range,
wildlife, recreation and community forests. This allocation of the cut should be only to
tenure holders without processing facilities. These allocations will supplement the
share of the Allowable Annual Cut that will be dedicated to the development of a
province-wide log market.

The Commission is satisfied a more diversified tenure system coupled with a
healthy, competitive provincial log market will not harm the competitive positions of
B.C.’s forest products companies. There is ample precedent for just such an approach in
virtually every jurisdiction with which the B.C. industry competes. A log market with a
significant piece of the action will also ensure that log prices reflect the species and
grades of logs and their value in production. The log market, in assuring that prices are
maximized in keeping with the true market value of the resource, will also reduce waste
in the woods and ensure that the most economic value is captured through
manufacturing higher value-added products.

In essence, the Commission sees a tenure system that significantly reduces the
volume of timber now controlled by a relatively small number of large corporations,
and transfers that freed-up volume to the development of a competitive log market.

At the same time, however, the remaining tenured wood supply will be more secure
than it is now.

Detailed discussion of the recommendations flowing from these conclusions follows
in subsequent sections of this chapter.

The Forest Resources Commission recommends that:
44. there continue to be tenures granted that specify the rights,

obligations and remedies of the tenure holder;

45. on the conversion of existing tenures, the amount of the
Allowable Annual Cut held under tenure by companies with
manufacturing facilities be reduced to not more than 50 per
cent of the lesser of either their processing capacity or their
present cut allocation, and that the wood freed up be used
to create a greater diversity of tenures;



46. the Allowable Annual Cut freed up in (45) either be
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managed by the Forest R

to small area-based tenures managed by communities, Native
Bands and woodlot operators, etc. These small tenures will
be restricted to those who do not own or control processing
facilities;

47. timber made available by the Forest Resources Corporation
and other small, area-based tenure holders in (46) be used as
the basis to develop a competitive log market in British
Columbia.

7. Tenure Reform — How it Will Work

As has been outlined in previous sections of this chapter, forest tenures in B.C. are
varied and complex. They cover a variety of resource values and offer varying degrees
of security with corresponding management responsibilities.

tion. Other resource values were rarely considered. While attempts have been made in
recent years to introduce the concepts of integrated resource management to the existing
tenure framework, for the most part the results have been less than satisfactory. If
tenures are to reflect society’s changing values, they must be reformed. This section
spells out the Forest Resource Commission’s recommendations for tenure reform.

Area and Volume-Based Tenures

Area-based tenures (e.g. Tree Farm Licences) provide about 25 per cent of the
Allowable Annual Cut, while volume-based tenures (within Timber Supply Areas)
represent 75 per cent of the AAC. Which of these two basic forms of tenure is generally
appropriate should rest on two fundamental factors — the biological resource
capabilities of the land as determined by the Land Use Plan, and the best opportunity

- forenhanced stewardship. ——— — — —

The recent history of forest management on these two types of tenure made it
difficult for the Commission, initially, to make a definitive statement about them. It
was not originally foreseen, when the two types of tenures were implemented, that one
would necessarily be superior to the other in terms of stewardship. A number of
operational factors in the last decade or two complicated the Commission’s attempt to
make a determination in that regard.

* In the recession of the early 1980s the government practised ‘sympathetic
administration’ to soften the impact of the economic downturn on mills and their
employees. Harvesting rates and controls were relaxed to ensure that companies
and communities survived the recession. The long-term health of the forest was
compromised, and public confidence in both industry and government suffered.

e Prime timber areas within tenure agreements were re-designated to other uses. Asa
result, industry lost its confidence in the security of tenures. The loss in confidence




was compounded when the government reallocated, within its contract,
five per cent of each tenure holder’s annual volume to the Small Business
Forest Enterprise Program.

s Budget cuts and staff reductions in the Forest Service during the early ‘80s also
led to similar stewardship concerns about the government’s ability to manage
on Timber Supply Areas (TSAs) and to regulate forest management on
Tree Farm Licences (TFLs.)

These problems made it impossible for the Commission to state a clear preference,
based upon past performance, for either form of tenure. However, if enhanced
stewardship for multiple values is a primary goal of tenure allocation under the Land
Use Plan, the tenure must be area-based.

The Forest Resources Commission has concluded that area-based temures, based
upon long-term contractual commitments, will best achieve stewardship goals. The
very nature of volume-based tenures, where the forest company has no long-term stake
in a given area of forest, virtually assures a level of stewardship no higher than required
by the term of the licence.

Over time, the number of area-based tenures should be increased. Forest areas
should be evaluated for their capacity to provide all renewable resource values. Hence,
decisions concerning individual tenures must await the development of a Land Use Plan
and improved inventories for all renewable resource values.

Within that general principle the decision over tenure types will be a regional
consideration and will depend upon the forest history, the primary values that will be
managed for on each forest unit (the Land Use Plan), and the suitability of the resource
base to be included in a single management unit (i.e. distance to mills, community

watersheds, wildlife habitat.)

Tenures related to woodlots, community forests, and Native Indian Bands are by
their nature most suited to an area-based tenure. The share of annual cut that is
represented by these tenures should be increased. This is discussed further in a
subsequent section of this chapter.

The Forest Resources Corporation, to maintain its overall flexibility in forest
management, should still manage some forest lands to provide wood on a volume-basis.
These lands will include areas not presently viable for timber harvesting, areas that do
not fit easily within other area-based tenures, areas which permit timber harvesting
under the Land Use Plan (but not as the primary management value), as well as
problem stands, or areas requiring substantial management planning and expenditute
for multiple uses or values. The Forest Resources Corporation will enjoy on its lands

the same rights and privileges, as well as obligations and requirements, as the other
area-based tenure holders.



The Forest Resources Commission recommends that: -

48. wherever possible, tenures to which stewardship
responsibilities are delegated be area-based;

49. the Crown retain and manage, through the Forest Resources
Corporation, sufficient forest lands from which wood will
be available on a volume basis in order to retain forest
management flexibility.

The Transition to Area-Based Tenures

A reduction in tenured wood supply volumes for manufacturing companies, and the
creation of a log market with the resulting freed up volume may initially be seen by
industry as an erosion of its competitive position. With that perception in mind, the
Forest Resources Commission recognizes the need to significantly increase the level of
security for all forest tenures and solidify the levels of commitment on both sides of the
tenure agreement.

The present area-based tenures (Tree Farm Licences, etc.) in British Columbia
provide little security to companies with investments in manufacturing facilities
and few incentives to practise intensive silviculture. The security for Forest Licence
holders is even worse. Exacerbating the situation is the limited recourse available
to all tenure holders for damages related to changes in policy or land-use decisions
by the government.

On the other side of the bargain, the government has limited tools at its disposal to
penalize poor performance by tenure holders. For example, Ministry of Forests officials
have told the Commission that “the issue of performance, or lack of it, is decidedly not
tied to the replacement process.”

Because the overwhelming majority of wood fibre comes from tenured lands
dedicated to specific companies and mills, penalties against a forest manager for
poor forest practices could close down a mill, doing more damage to individual
employees and the communities they live in than to the actual corporation being
penalized. Governments would be extremely reluctant to take that kind of action. A
significant wood volume made available through a log market would substantially
remove this threat as market wood would still be available to the company.

The Forest Resources Commission believes that the most secure form of tenure
agreement for both parties is a legally-binding long-term contract — a Resource
Management Agreement. Such contracts provide a full measure of security for
management’s investment decisions and for the government’s stewardship
requirements — with remedies available under contract law for failures by either
signatory to perform to requirements. The Forest Resources Commission has concluded
that these agreements should be introduced for area-based tenures. The proposed terms
and conditions for the contracts are reviewed in the following section.




Manufacturing facility owners who do not want to develop or manage an area-based
tenure should have the option of signing a legal contract for wood supply. The Forest
Resources Commission has concluded that contractual Wood Supply Agreements
should be developed. These Wood Supply Agreements would in total provide a volume
commitment equal to what the forest product manufacturer would have been entitled
to in an area-based tenure. These two

the following section. *
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The development of land-use classifications under the Land Use Plan should
be completed in two years. Since the new area and volume-based tenures will
incorporate the values and objectives of the Land Use Plan, the Forest Resources
Commission has concluded that rollovers of existing tenures into new, more secure
Resource Management Agreements and Wood Supply Agreements should await
land-use designation.

The Forest Resources Commission recommends that;

50. present area-based tenures should be re-written and new
area-based tenures should be issued in the form of a
contractual Resource Management Agreement with
appropriate rights, obligations and remedies to give greater
security to the tenure holder and to the Crown;

51. a contractual Wood Supply Agreement should be developed
by the Forest Resources Corporation also with appropriate
rights, obligations and remedies for existing tenure holders
that do not want to convert their volume-based licences to
area-based tenures, or where local circumstances preclude
the granting of an area-based tenure;

52. the rollovers into Resource Management Agreements and
Wood Supply Agreements should await development of the
first Land Use Plans. This will be two years in most cases.

Provision of Resource Management Agreements
and Wood Supply Agreements

The Forest Resources Commission believes that tenures should provide the greatest
security available short of outright private ownership. In return, however, the tenure
holder must practise a level of enhanced stewardship that reflects the goals of the Land
Use Plan. Performance should be audited, and the audits monitored by a public review.
High quality management should be rewarded while poor management should be
penalized.

The biological and physical capabilities of the land and the range of other values
being managed, as determined under the Land Use Plan, must be set out in the basic
conditions of the tenure document. The Forest Resources Commission believes that
management obligations and goals must be included in the contractual obligations of
the tenure. Management and Working Plans should also contain contractual



obligations that can be measured. Any penalties for non-performance, including the
loss of tenure, should be clearly defined. By including specific, measurable goals within

be open to audit.

The public, as the owner of the resources, is entitled to know what management
goals and obligations have been established and whether or not those goals and
obligations have been achieved. Independent audits will be subject to public review
and should be performed at the tenure holder’s expense. A direct relationship between
performance and the retention of tenure will then be established. The Forest Resources
Corporation should also commission independent audits on lands that it manages, and
make those audits public. The Provincial Forester will have overall responsibility for
these audits and will develop a list of private auditing companies capable of conducting
forest management audits according to acceptable standards.

There will be a transition period as old volume-based tenures are replaced by
Resource Management Agreements and Wood Supply Agreements. Existing area-based
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Resource Management Agreements will involve no reduction in area or volume.

To protect existing volume-based tenure holders with investments in manufacturing
facilities, the Forest Resources Commission is proposing they be guaranteed the lesser
of either 100 per cent of their present harvesting quotas or 100 per cent of their
present manufacturing capacity, subject to wood availability. The following
conditions will apply:

* an area-based contractual Resource Management Agreement that will support
50 per cent of the lesser of either their present harvesting quotas or their present
manufacturing capacity and;

» the right to make up the balance by retaining existing volume-based licences
until the end of the next licence renewal period;

OR

* the right to convert existing volume-based licences to more secure contractual
Wood Supply Agreements until the end of the next renewal period.

Present forest licence holders (with manufacturing facilities) who do not want to
manage an area-based tenure can arrange a contractual Wood Supply Agreement for a
volume equal to what would have been available from the area-based tenure.
Appropriate “evergreen” renewal provisions can be written in the Wood Supply
Agreement. Should there be insufficient forest lands suitable for area-based tenures, a
combination of area-based Resource Management Agreements and Wood Supply
Agreements with “evergreen” provisions will be allocated. It should be understood that
any subsequent reductions in manufacturing capacity will result in a corresponding
reduction in tenure.

At the end of existing licence terms, companies will have no more than 50 per cent




(or contractual Wood Supply Agreements) and will purchase their remaining
requirements on a competitive basis from the log market.

Sales or transfers of existing TFLs “grandfathered” under the new system will still be
subject to surrendering to the government a five per cent share of the AAC, as long as
the tenured wood supply is still greater than 50 per cent of the AAC or 50 per cent of
the mill capacity (whichever is lesser.) Once tenured wood supply falls below the 50 per
cent level, the five per cent removal will no longer apply to sales or transfers.

The Forest Resources Commission recognizes that 7’grandfathering" existing area-
based tenures, and not volume-based tenures, appears to give coastal producers {(where
most of the area-based tenures are located) an advantage over companies in the Interior,
where most of the volume-based tenures are located. It is important to recognize that
this “grandfathering” applies only to the tenure in excess of the 50 per cent level, and
that it represents only 3.75 per cent of the committed Allowable Annual Cut.

The apparent inequity is offset, to a large extent, by the fact that Interior producers
can convert a substantial portion of their volume-based tenures into more secure area-
based Resource Management Agreements.

While this solution is not perfect, the Commission believes that the advantages
outweigh the disadvantages. It recognizes the long history of forest stewardship carried
out by some licence holders on existing area-based tenures. In no other way can a
sufficient volume of wood be freed up to create a viable log market — one of the
Commission’s principal recornmendations.

Existing volume-based tenures that are not converted to either area-based Resource
Management Agreements or volume-based Wood Supply Agreements should continue
in force until the term of the existing volume-based tenure expires. At that time, the
cut will revert to the Forest Resources Corporation to be either managed directly or
reallocated to smaller, area-based tenures not connected to processing facilities. This
wood will then find its way into a growing log market that eventually could equal
roughly one half of the provincial Allowable Annual Cut.

The terms for area-based tenures should be long enough to provide security for
capital investments. However, the absolute length of the agreement is not as important
as its renewability. For example, the present ‘evergreen’ clause in TFL agreements
provides certainty that returns to investments can be realized. This feature should be
retained in the new agreements, provided performance is proven.

The Forest Resources Commission has concluded that the Resource
Management Agreements should be for a term of 25 years, renewable every 10 years,
based on management performance. These terms should provide security, while
allowing for negotiated changes to contractual conditions in an orderly and timely
fashion. The 10-year renewal interval gives the tenure holder a 15-year supply of wood
should the Resource Management Agreement not be renewed. There will be no volume
reductions on sale or transfer of the Resource Management Agreement, except those
above the 50 per cent level that have been grandfathered, and loss of tenure will occur



only if the licence holder fails the management audit. Wood Supply Agreements
should be for a term of 13 years, renewable every 10 vears, subject to management
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performance audits

The tenure documents should also contain provisions for compensation for the
removal of timber harvesting rights from land that is redesignated in the future to other
uses. The compensation provisions should cover the tenure holder, all directly affected
employees, contractors and/or other tenure holders for land within the area of the
tenure that is redesignated under the Land Use Plan to uses that are incompatible with
the continued exercise of the contractual rights.

In recommending compensation for a loss of contractual tenure rights, the Forest
Resources Commission is implicitly recognizing the private cost of changes in social
values. A new use or value of the land should, from a social point of view, provide
greater net benefits than that of the previous use.

Remedies for losses suffered due to land redesignation should include an option to
provide an equivalent and/or offsetting area-based tenure or Wood Supply Agreement

if possible, or financial compensation established through market price valuations.
These remedies should also be available to the Forest Resources Corporation for lands
under its management.

To provide a better understanding of the contractual agreements discussed in this
section, the Forest Resources Commission has drafted an example of the government
lease to the Forest Resources Corporation and sample Resource Management
Agreements. They are appended to this report.

The transition from existing tenure systems to the Commission’s recommended
system has been designed to avoid any sudden or dramatic changes in the fortunes of
any of the many players involved. The gradual change at renewal period to a mix of
area-based Resource Management Agreements and Wood Supply Agreements will
provide increased security of tenure and wood supply for about 50 per cent of the
Allowable Annual Cut, rather than the present 85 per cent, At the same time, the

wood freed up will be used to establish a competitive log market.

The increased security of tenure provided by contractual agreements and the
industry’s ability to capture the results of increased investment will establish the
appropriate conditions for enhanced stewardship. At present, there is little incentive
for forest companies to invest in intensive forestry programs to increase the yield of
wood from managed forests. They have no guarantee they will capture the fruits of
those investments. The Commission believes that allowing both area-based and
volume-based tenure holders to profit from the value of intensive forest management
programs, including any earned increase in the volume of harvestable timber, will lead
to a high level of enhanced stewardship. Even though the government will forego
stumpage on the increased volume of timber, it is important to understand that the
Crown still realizes through taxation the lion's share, about 75 per cent, of the
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Resource management requirements for each individual area-based tenure agree-
ment must be tailored to suit the Land Use Plan. This could well mean capturing non-
commercial values and incurring costs that neither the tenure holder nor the Forest
Resources Corporation can effectively recover. The Forest Resources Commission has
concluded that the costs of managing for the enhancement of such non-commercial
values as wildlife habitat should be reimbursed by the provincial government. In this
manner the private cost of managing for social values will be recognized.

Last but by no means least, the maintenance of access to public forest lands must
be an integral part of the development of tenures and management plans. Only in
special circumstances related to, for example, ecological sensitivity, safety or other
special conditions that are noted in the Land Use Plan should public access be
limited on public forest lands.

The Forest Resources Commission recommends that:

53. management goals and objectives derived from the Land Use
Plan be included in the area-based Resource Management
Agreements;

54. five-year Management and Working Plans reflect the
management goals and objectives contained in the Resource
Management Agreement and those contractual obligations
that can be measured;

55. there be an obligation on the tenure holder to have
performance verified by independent audit as specified by
the Provincial Forester, and the results made public;

6. the management performance of the Forest Resources
Corporation be subject to independent audit, and the results
made public;

57. holders of areca-based tenures that exceed 50 per cent of the
lesser of either their manufacturing capacity or their
harvesting quota be permitted to convert their Tree Farm
Licences into the more secure area-based Resource
Management Agreements with no loss of area. These tenures
should still be subject to a five per cent reduction in volume
when the tenure is either sold or transferred, until reduced
to the 50 per cent level or lower;

58. tenure holders who have less than 50 per cent of the lesser of
either their manufacturing capacity or their harvesting
quota in area-based tenures be permitted to convert their
existing licences to area-based Resource Management
Agreements, subject to wood availability and the other
conditions discussed in this chapter. These tenures should
not be subject to the five per cent reduction in volume upon
sale or transfer;

59. tenure holders who do not want to take on the management
obligations connected with an area-based tenure, or where

no suitable lands exist for an area-based tenure, be
permitted to convert their existing tenures to a contractual




“evergreen” Wood Supply Agreement equal to the lesser of
50 per cent of their existing manufacturing capacity or their
total harvest quota;

60. existing tenures that are not converted to either an area-
based Resource Management Agreement or a contractual
Wood Supply Agreement be allowed to expire at the
conclusion of their present term;

61. Resource Management Agreements be for a term of 25 years
and renewable every 10 years, subject to satisfactory
performance as determined through independent audit;

62. Wood Supply Agreements be for a term of 15 years and
renewable every § years, subject to satisfactory performance
as determined through independent audit;

63. penalties for non-performance, as measured by contractual
standards and verified by independent audit, be detailed in
the agreements, including conditions for loss of tenure;

64. the terms and conditions of compensation for
redesignations of land out of the area-based tenure,
changes in uses and changes to agreed management plans be
detailed in the tenure contract. These terms and conditions
should include compensation to all directly affected
contractors, employees and/or other tenure holders;

65. the results of private investment in intensive silviculture
and forest management, above the level of basic silviculture,
not be subject to stumpage or other government charges on
Resource Management Agreements, and be considered the
property of the tenure holder;

66. the tenure holder be reimbursed by the government for costs
incurred in managing for non-commercial renewable
resource values where such management is a requirement;

67. the Forest Resources Corporation be reimbursed by the
government for costs incurred in managing for non-
commercial renewable resource values.

Other Timber Harvesting Licences

Many who attended the Commission’s public meetings, or filed written
submissions, expressed support for the modification and expansion of the woodlot

program. There was also strong support for other small, area-based tenures such as
community forests and tenures managed by Native Bands. The Commission favours
the gradual expansion of tenures such as these, as it believes they will lead to overall
greater diversity in tenure holders.

On the other hand, there was wide-spread criticism of the impact of the competitive
bid sales conducted under the original small business program. Stiff competition for
the ‘cut’ allocated under categories 1 and 2 of the small business program led to poor
harvesting practices, unsafe working conditions, and financial failure for many small




businesses. Large tenure holders, through surrogate bids, ended up with much of the
wood because of their ability to bid high for the small volumes and swallow the extra
cost. The independent small business sector, lacking secure tenure and economies of
scale, couldn’t hope to compete on such an uneven field.

The Commission heard repeatedly that the absence of a truly competitive log
market Killed many innovative value-added manufacturing proposals before they could
get off the ground. Th¢ wood simply wasn’t available at an economic price. This led
the government to make some wood available through volume-based value-added sales.
The Commission views this as a successful program that should be continued.

Security of wood supply to value-added manufacturers would be enhanced if the
current volume-based tenures were converted to area-based tenures with appropriate
renewal clauses. These tenures would match those of the area-based Resource
Management Agreements and be subject to similar conditions.

All of these new tenures should be tailored to the site and species in each region,
and should be big enough to make them economically viable for their operators. Wood
lots should be matched, where possible, to grazing leases. The present size restrictions
(400 hectares) and regulatory requirements should be altered to reflect the legitimate
requirements of the tenure holder.

Woodlot operators presented evidence that the administrative requirements on
these small area-based holdings are essentially no different from the requirements for
large area-based Tree Farm Licences, and represent an excessive burden, given the
nature of their operations. The Commission believes that while regulations to ensure
good forestry practices are clearly necessary, the whole administrative requirement
currently placed on woodlot operators should be reviewed and simplified.

Pulpwood Agreements were also brought to the Commission’s attention as an area
of concern. Pulpwood Agreements are designed to provide pulp and paper mills with
backup security for fibre, if for some reason the sources of residual wood from sawmill
operations dried up. The development of a viable log market will negate the need for
this type of agreement. More recently, Pulpwood Agreements have been used to
provide fibre — usually from under-utilized species — for such ventures as particle
board plants. This is not an appropriate use of Pulpwood Agreements and another form
of tenure, such as a Wood Supply Agreement, should be used.

Accordingly, the Commission has concluded that the practice of issuing Pulpwood
Agreements should cease and existing agreements be allowed to expire at the end of
their contract period.

The Forest Resources Commission recommends that:

68. category 1 and 2 of the small business program be phased
out as the new tenure system is introduced. As wood then
becomes available, it should be reallocated to small, non-
processing area-based tenures managed by woodlot
operators, communities, Native Bands, etc. or managed by
the Forest Resources Corporation as is appropriate;



69. the volume-based allowable cut presently allocated under
Section 16.1 of the Forest Act to the Small Business Forest
——————————————————Enterprise Program be converted-to-area-based Resource
Management Agreements where possible;

70. area-based tenures that are not tied to manufacturing
facilities should not be subject to size limitations but rather
be determined on a site-by-site basis and be sufficient in area
to be economically viable;

71. the administrative burden presently placed on woodlots be
reviewed, altered and simplified to reflect the needs of the
expanded small woodlot program;.

72. no new Pulpwood Agreements be issued and existing
agreements be allowed to expire at the termination of their
contract period.

— Tenures for Rangelands

While they frequently share parts of the same land base, the forest industry and the
cattle industry have entirely different structures. While timber harvesting involves a
renewable resource that takes several decades to regenerate, cattle ranching involves
forage production that regenerates every year.

Grazing on range land represents a significant economic benefit to many
communities in the B.C. Interior, from the Kootenays in the southeast up through the
Okanagan, the Cariboo, and into many northern areas. More than 75 per cent of the
range lands are forested areas, which means grazing takes place as part of an integrated
resource use with timber harvesting, among others.

Range forage production, like forest renewal, responds well to enhanced stewardship
techniques such as re-seeding, fertilizing, weed control, fencing and stock water
development. The economic feasibility of further range development is limited,
however, by site type and geography.

Where practical, tenures for grazing should be area-based and managed through a
Resource Management Agreement. The Resource Management Agreement will reflect
the renewable resource values identified through the Land Use Plan and provide for the
integrated management of those values. However, there may be specific sites where an
area-based tenure is not practical. A range area that is shared by several range users
should offer a choice between:

1. An area-based tenure (Resource Management Agreement) that is shared jointly by
the various range users.

2. ATForage Supply Agreement held by each range user. This agreement would be the
same as a grazing licence or contractual permit administered by the Forest Resources
Corporation (in place of the existing Forest Service.) The Corporation would retain

responsibility 10r management and stewardsnip of these areas and act as a liaison
among all users.




The area-based tenure, or Resource Management Agreement, held jointly by several
range users must provide a method of conflict resolution. Conflicts between holders of
Resource Management Agreements should be settled according to the provisions for
dispute settlement outlined in the Land Use Plan.

Coordination of access for other users must be accounted for in maps and plans
outlining the management plans. The efficient management of grazing livestock, and
the safety of other users demands a coordinated approach. Cattle and people often
don’t mix well, anl conflicts can be avoided by proper management.

The Ministry of Crown Lands is currently responsible for administering grazing
leases on leased Crown land and should retain that responsibility. Management
responsibilities are carried out by the Ministry of Forests under the terms of an
Interministry protocol agreement.

Just as the fruits of intensive forest management go to the tenure holder making the
forestry investments, so too, should the fruits of enhanced forage production go to the
tenure holder making the range investments. Likewise, range tenures should have well
defined performance criteria written into the agreements and penalties for non-
performance, up to and including loss of tenure.

Charges for grazing rights should be based on a basic land rent, plus a formula
which varies with the price of the product — the market animal. The price must
recognize there is no comparable private range available, and cannot be fairly
compared, therefore, to prices for grazing on private land. Operational costs on Crown
range are substantially higher than they are on private grazing land, and the quality of
forage on Crown range is generally lower.

The Commission sees no need to alter the current structure of range tenure, as there
is already sufficient diversity among tenure holders.

The Forest Resources Commission recommends that:

73. area-based tenures for range lands reflect the same terms,
conditions, rights and obligations as timber-based Resource
Management Agreements, with whatever changes are
necessary to recognize the structural differences between
the forest and range industries. The Ministry of Crown
Lands should continue to issue and record grazing leases.

Other Renewable Natural Resource Tenures

A variety of tenures, permits and licences available to resource users overlap timber
harvesting tenures. These include, among others, hunting, guiding and trapping
licences, grazing permits, water licences, and energy and mineral exploration and
development permits.

The Forest Resources Commission has proposed a general increase in area-based
timber harvesting tenures in order to pravide increased security and promote enhanced



stewardship. Other forest resource users and values must have equitable treatment
in forest management decisions. Other tenure holders should have the same rights,
obligations and remedies as those of timber harvesting tenure holders. In essence,
they should have similar recourse to remedies in the event of damages to their
tenured rights.

The Forest Resources Commission believes that timber harvesting tenures must
respect other forest uses. Rights, obligations and remedies can be provided to other
resource users on the same land through tenure agreements. This will yield a
stratification of tenures and will strengthen all users’ and tenure holders’ rights. One
cannot preclude the other without consultation and/or compensation. All tenures must
reflect the Land Use Plan for the area.

The Commission has concluded that the government should review the variety
of user permits on forest lands for their suitability for conversion to compatible area-
based tenures.

Without reducing the generality of the foregoing, the above conclusion should not
eliminate the opportunity for a forest manager to utilize temporary tenures where they
will serve operational needs.

The Forest Resources Commission recommends that:

74. the government review the variety of user permits and
licences that are issued on Crown forest lands to determine
the appropriateness of converting them to contractual area-
based tenures.

Sale or Transfer of Renewable Resource Tenures

As demand for timber has increased in the province, and as companies have
attempted to consolidate and secure their log supplies, the value of tenures has
increased. At present, all tenures sold must return to the Crown 5 per cent of the
Allowable Annual Cut. This volume is used to support the expansion of the small
business program.

The Commission believes that the proposals contained in this section will secure
the volume of wood necessary to meet the needs of small businesses. Therefore, the
Forest Resources Commission has concluded it is no longer necessary to carve 5 per cent
of the AAC volume out of tenure sales, except in cases where the tenure holder controls
more than 50 per cent of the lesser of his manufacturing capacity or his AAC under the
Resource Management Agreement.

The Forest Resources Commission believes, however, that the public should share
equally in any “windfall” appreciation in the value of the tenure due to economic
conditions. This could include, for example, real price increases in the value of
standing timber due to scarcity or increased market demand. Half of any such ‘non-
earned’ asset appreciation should be returned to the Forest Resources Corporation on
the sale or transfer of a tenure.

[



The Forest Resources Commission recommends that:

75. the Forest Resources Corporation receive a 50 per cent share
of any windfall gains realized from the sale or transfer of
timber harvesting tenures.
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6. FINANCIAL AND ECONOMIC CONSIDERATIONS

1. Introduction

In the previous chapters, the Forest Resources Commission detailed a blueprint for
enhanced stewardship through a comprehensive Land Use Plan, a new administrative
and financial structure, and a reformed system of tenures. In this chapter the

Commiission will examine in some detail the economic foundation that wili make
enhanced stewardship possible.

Assigning financial values to the forest resource and the multitude of activities that
take place within it, is a daunting task. Some values — wilderness preserves, parks,
recreation, wildlife, watersheds — are almost impossible to quantify in any concrete,
reliable way simply because society has never thought in terms of assigning monetary
values to such things. The phrase “the best things in life are free” comes to play time

and time again. Even assessing the obvious financial component — the forest industry
— is not the simple task one might think. While the nuts and bolts of the industry —

the mills, the trucks the emnlovment factors — are readily nnnnnﬁzh]n the most

he mills, the trucks, the employment factors — are readily quantifiable, the most
significant asset, the forest itself, is not. Because it is publicly owned, and timber prices
are set by an administrative formula rather than a free market, the value of the forest
asset base is difficult to compute.

With that in mind, the Forest Resources Commission had several studies undertaken
to produce the most reliable professional assessment possible of these values. Out of
those studies, the Commission reached the following general conclusions:

* The forest industry is the most significant economic force in the province,
and will likely remain so for the foreseeable future. It should in no way be
seen as a “sunset” industry. Its impact varies dramatically from community to

generalized statements about the economic impact of certain actions on “the
industry” ignores that vital factor.

e Although there is no generally accepted means of determining the value of the
standing timber in the commeicial forest, there are strong indications that it is
probably significantly higher than is reflected by the stumpage paid to the
provincial government for its use. Society, over time, should collect a higher
proportion of that value to ensure that enhanced stewardship takes place.

» It is possible to weigh the effects of different forest management goals and
techniques on all values in the forest, and give forest managers a wide range of
options to consider in preparing and implementing plans.

¢ Values for non-industrial activities — recreation, wildlife, etc. — cannot be reliably
quantified with existing information. The development of inventory information

(discussed in a subsequent chapter) should help in this regard.

The following sections of this chapter will outline in more detail those conclusions.




2. Income and Employment Impacts of the Forests

As a generalization, the more economically important the resource, the more good
information there is about it. There are, for example, several sources of current
information on the volume and value of forest products produced in the province.
Monthly sprveys are taken on employment in sawmills. But little is known about the
annual harvest of fresh water fish — how many people participated, for how long and
at what cost. Similarly, while there are statistics available to estimate income generated
by downhill skiers on specific ski-hills, their cross-country counterparts are scattered

through the forests all over the province.

Estimates of the economic impact of the forests are therefore heavily weighted
towards commercial or industrial uses. Even the tourism sector does not have reliable
statistics of forest-related employment or income and makes no attempt to assess the
value of the scenic views British Columbia offers. A study on tourism to redress this
deficiency is under way, however.

Following an initial review of a broad array of econormic studies of the values of
alternative uses of the forests, the Forest Resources Comrnission determined that there
was little to be gained by trying to provide an all-encompassing value estimate for the
forests in all uses.

Instead, the Forest Resources Commission worked with the Planning and Statistics
Division of the Ministry of Finance and Corporate Relations to develop an estimate of
both the employment and Gross Domestic Product (GDP) contributions of the forestry
sector to the province. As well, estimates were made of the importance of the forest
sector to individual, representative towns in British Columbia. These studies will be
made available with the release of this report.

However, the statistics related to direct employment and contribution to GDP tell
only a part of the impact of this sector on the economy. Also important are the impacts
upon supplier industries, and the further impacts of expenditures of income by
employees of these industries. These are commonly called the ‘multiplier’ effects of the
sector on the economy.

To assess these “multiplier” effects, computer models have been developed to tell
planners what will happen to a large mix of variable factors if changes are made in one
or more of the variables. In simple terms, it allows planners to project what will happen

forecasting.

Unfortunately, the most recent British Columbia government model of the
economy was developed using 1984 data. Attempting to use a 1984 structural model to
examine the total contribution of the forestry sector in 1989 or 1990 can produce
misleading results, as the structure of industry relationships and relative sector sizes
have changed. To overcome this problem, the Planning and Statistics Division of the
Ministry of Finance and Corporate Relations used such known 1989 statistics as



employment figures and GDP figures to partially update the model. These results are
summarized below.

In order that the relative importance of the sector be understood better, the
contributions for 1984 and 1989 are given below in Table 1. In this table, sector activity
is the direct contribution of the Forestry Group to employment and Gross Domestic
Product. The ‘group’ includes logging, all processing such as sawmills, veneer and
plywood mills, pulp and paper, pole manufacturers, etc.

The following tables show the magnitude of the linkages between the forest sector
and the rest of the economy in 1984 and 1989. The total Gross Domestic Product (a
measure of the value added to a product as it goes through all its processing) and total
employment figures can be compared to the total impact for all sectors to show a flow
through of benefits to the rest of the economy.

The table shows that while employment decreased over the five-year period, the
productivity of the sector grew and contributed to an increase in the GDP. In part, that
shows a shift to manufacturing higher value products. Reference to the tables below
show that the total impact is roughly double the direct impact. The Forest Resources
Commission further refined these figures from its September, 1990 Options Paper.

TABLE 1, EMPLOYMENT AND GDP IMPACTS OF THE FOREST SECTOR - 1984 & 1989

1 A, Impacts of the Forest Sector on the Provincial Economy

1984 1989
Direct GDP Impact 8.25% 9.45%
Total GDP Impact 16.18% 16.88%
Direct Employment Impact 7.60% 7.00%
Total Employment Impact 15.40% 14.40%

1 B, Impacts of the Forest Sector 1989 (per cent of total provincial GDP)
Forest Sector  Other Sectors All Sectors

Final Demand Impact 5.56% 5.56%
Indirect Impact 2.88% 2.69% 5.57%
Induced Impact 0.05% 5.70% 5.75%
Total 8.49% 8.39% 16.88%
Effects of Other Sectors 0.96%

Total Forestry GDP 9.45%




TABLE 1, continued
EMPLOYMENT AND GDP IMPACTS OF THE FOREST SECTOR - 1984 & 1983
1 C, Impacts of the Forest Sector 1989 (per cent of provincial employment)

Production for final demand Estimated Employment Impact
Final Demand 4.0%
fndirect - Forest Sector 2.1%
Indirect - Other Sectors 2.7%
induced 5.6%
Total production for Final Demand 14.4%

In 1989, the forest sector’s total (direct, indirect and induced) contribution to the
provincial economy (GDP) was 16.9 per cent. On the same basis it contributed 14.4 per
cent of total employment. This should not be confused with the often used phrase “the
forest industry contributes 50 cents out of every dollar in B.C.” This is derived from the
fact that the forest sector contributes 50 per cent of manufacturing shipments.
However, manufacturing shipments are only one component of the GDP. The overall
contribution of the forest sector to the provincial economy is significantly less.

The use of these numbers can produce another, perhaps more dangerous set of
faulty conclusions. In generalizing the impacts of particular actions, we get a false
picture of what’s really going on in the economy. For example, a 10 per cent reduction
in logging and forestry activity would produce a net effect of less than 2 per cent on the
provincial GDP. But it would have a devastating impact on the small communities
where the 10 per cent reduction actually takes place.

This is not a small matter. It highlights the fact that there are two economies in
British Columbia and they are split along urban/rural lines. To demonstrate the
magnitude of this economic duality, the Planning and Statistics Division of the
government developed estimates of the impact of local changes in forestry activity in
several towns in British Columbia. In essence, they were asked to estimate the share of
employment in each centre that is related to forestry activities. This requires separating
out ‘basic’ industries and other support industries’ contributions to employment in

a W i i i umentation, Volume 4.
TABLE 2
EMPLOYMENT DEPENDENCE ON FORESTRY
Williams Lake 55.6%
Kitimat 22.5%

Castlegar 67.0%



No review of economic policy can
ignore these estimates. They underline
dramatically the importance of forestry to
the rural economy, and “averaging” the
impacts of reductions in forestry activity
gives a grossly misleading picture of the
real impact on resource-dependent
communities throughout the province.

The Forest Resources Commission also
heard concerns about corporate concen-
tration in the B.C. forest industry. Any
discussion of corporate concentration must
take into account the industry’s inter-
national profile and its ability to compete
in world markets. While some individual
forest companies are large compared to
other corporations in the province, they are
not large when compared to their
international competitors.

The Commission has concluded that
the wood processing industry must be
allowed to evolve into whatever structure is
needed to maintain its ability to compete
in world markets. That may mean further
amalgamations of wood processing
facilities and a further concentration of
existing processing facilities. Corporate
concentration among tenure holdings,
however, is a different matter. The
Comumission believes that its
recommendations for the diversification of
tenure holdings (see chapter on Tenures)
and the establishment of a viable provincial
log market (detailed later in this chapter)
will ensure the maintenance of a diverse,
competitive forest products industry.

The following figure, excerpted from
Price Waterhouse’s Forest Products Industry
Survey (1989), depicts the 50 largest forest
products companies in the world. None of

a few of the 50 are from Canada.

Figure 6

FIFTY LARGEST FOREST PRODUCTS COMPANIES
IN THE WORLD* (based an Total Sales)

Rank  Rank
1989 1988*"
1 2
2 3
3 1
4 4
5 5
6 8
7 6
8 14
9 7
10 9
11 12
12 10
13 11
14 13
15 17
16 15
17 16
18 21
19 20
20 18
21 32
22 34
23 24
24 23
25 22
26 19
27 26
28 41
29 28
30 29
3 27
32 35
33 33
34 36
35 43
36 42
37 39
38 37
39 47
40 30
41 44
42 n/a
43 48
44 3
45 49
45 45
47 nfa
48 n/a
49 n/a
50 n/a

Company
International Paper
Georgia-Pacific
Weyerhaeuser
Fletcher Challenge (1)
Stora Group

James River
Kimberly-Clark

Stone Container
Champion International
Scott Paper

Qji Paper (2)

Mead

Boise Cascade
Naranda Farest

Jujo Paper (2)

Great Northern Nekoosa
Svenska Cellulosa
Sanyo-Kokusaku Pulp (2)
Honshu Paper (2)
Moda Group

Amcor (1)

Daishowa Paper (2)
MacMillan Bloede!
Union Camp
Abitibi-Price

Bunzt PLC

Kymmene

Wiggins Teape
Enso-Gutziet
Buhrmann-Tetterode
Canadian Pacific Forest
Westvaco

Domtar
Temple-Inland

Rengo (2)
Metsa-Serla
Louisiana-Pacific
PWA

United Paper Mills
Jefferson Smurfit (3)
Willamette Industries
Mitsubishi Paper Mills
Taio Paper (2)
Feldmuhie

Bowater

La Cellulose Du Pin
Federal Paper Board
KNP

Potlatch

Fletcher Challenge Canada

Country
USA

USA

USA

New Zealand
Sweden
USA

USA

USA

USA

USA

Japan

USA

USA
Canada
Japan

USA
Sweden
Japan
Japan
Sweden
Australia
Japan
Canada
USA
Canada
United Kingdom
Finland
United Kingdom
Fintand
Netherlands
Canada
USA
Canada
USA

Japan
Finland
USA

Fed. Rep. Germany
Finland
Ireland
USA

Japan
Japan

Fed. Rep. Germany
USA
France
USA
Netherlands
USA
Canada

* For companies to be considered, greater than 50% of revenues must be
derived from forest product sales. The following companies did not meet
this criterion; DRG (U.K.), Reed International (U.K.), Meyer Internationa!
(U.K.), Rauma-Repola (Finland)., A. Ahistrom (Finland), Tampella (Finland),
Sonoco (U.S.A.), Avery International (U.S.A.), Esselte Business Systems
(U.S.A.), Elders Resources, NZFP (New Zealand).

** The 1988 sales revenues have been restated by companies where appro-
priate to reflect acquisitions, divestitures and restructurings, consequently
1988 reported sales may be inconsistent with 1988 rankings.

ies i i (1) Fiscal year ended June 30, 1989
(2) Fiscal year ended March 31, 1989

(3) Fiscal year ended January 31, 1989
Based on Price Waterhouse Study.




3. Other Renewable Forest Resource Values —
an Economic Point of View

As stated previously, applying the standard forms of economic analysis to the broad
range of values society now recognizes in its forest land base does not produce a reliable
estimate of their worth, or their contribution to the provincial economy. The data base
required for such analyses simply isn’t there.

However, this should in no way diminish their importance in Land Use Planning
and forest management and in carrying out the Vision Statement’s concept of enhanced
stewardship. There is some data available, and this section will examine it briefly.

Tourism, Wildlife and Recreation Values

A number of studies have been carried out by provincial ministries on demand,
level of activity and economic impact for various sub-components of the tourism and
recreation sector which are dependent upon the forest lands. These studies, however,
have covered only specific recreation markets and do not offer a comprehensive view of
forest use. Tourism British Columbia has estimates of the total provincial market which
encompass all tourism activities but do not break out separate measures for forest-
related activities, visitor days or expenditures.

Tourism Canada, as part of its research program, makes estimates of the economic
impact of tourism on provincial economies. However, these estimates are based on nation-
al account data. Further, Tourism Canada surveys cover the entire tourism sector and do
not separate out forest related tourism activities. Recent year data is shown in Table 3.

In addition to a review of existing data sources, two background reviews were
carried out for the Forest Resources Commission. The first, “Preliminary Assessment of
Forestry Related Tourism Values,” carried out by Woodbay Consulting Group, is an
overview of tourism activity and an estimate of the current forest-dependent market.
The second background study, “Adventure Travel And Land Use,” carried out by Pacific
North Consulting, focused on that tourism market component which is outdoors-
related and generally takes place in more remote, wilderness settings. (These studies are
contained in background papers released with this report, Volume 6.)

The data base for determining the extent of forest-dependent tourism and
recreation is fragmented with no overall view of the patronage base. Numerous studies
have been carried out on individual sectors but differing approaches, survey methods,
and terms of reference make simple addition of the number of clients, revenues, or
measures of value among user groups impossible. Businesses such as guide outfitters,
fishing lodges, and guest ranches include clients counted in studies of activities such as
fishing, hunting, and wildlife viewing.

In summary, it appears that a minimum of 3 per cent of non-residents come to
British Columbia solely for its back country or wilderness values. In the order of 9 per
cent to 11 per cent spend some of their time in a British Columbia wilderness/adventure
pursuit. Including clients of the wilderness or back country as well as front and mid-



TABLE 3
British Columbia Tourism: Estimated Economic Impact
(Numbers in current $billion except where noted)

IRGICALOL .. vveevevveriressenseassnssnssessssessanss s ssssessss s ssss e sns s sssssssass e sssssas s ssssssseen 1988
Share of Gross Provincial Product (1) (%) ..o veemnerresneeisecrcneenmsennssecereaens 6.0
GOP share ($hill.from GPP Share).......coeveeririeeereesioerires s sssssnse s 3.6
DIFBCEINCOME ....vvovrciecrernrt s eecenrrsrtsse st s sesstrar s bass s st s ssb s snas st 2.6
TOMAI TECBIPLS (2) c1rrvreerrerereeererenre s v e es ettt r s ss s s n s s snn s anes 3.7
Direct & indirect income, B.C. reSidentS ..., 48
Direct employment (000 PErSON YIS)....orrvrurmerriiorsrnnrneeesereeseseeeres e sesesaresesesassane 88.4
Direct & indirect employment, B.C.(000 PErSON YIS)...ovvevveeeveriereemecieiiveieveans 129.8
Direct provincial & MuniCipal taxX YIEld ...cvvvevieveeeeecereees e o enrenes 0.6
Total tax vield, all GOVEMMENES ........oviorvieeiee et 1.6

Source: Research Branch, Tourism Canada

1). GPPis calculated at only the national level and equals GDP at market prices adjusted for investment income flows in/out of
the province. Estimates are made with Tourism Canada /0 model with StatsCan data and account allocations based on Can.
Travel Survey.

2)  Apparently includes some Yukorn/NWT receipts but these are reportedly negligible.

country zones, estimates of the total “outdoor” constituency could range between 18
per cent to 21 per cent of visitors.

Another way of estimating the number of recreational users of forest resources, as
well as obtaining an order of magnitude estimate of the economic impact of this
“nature” constituency, subsector estimates of the commercial market such as
“adventure” travel and resort/lodge patronage were combined with Ministry of
Environment estimates of freshwater fishing, hunting and other wildlife activities.
While some adjustments have been made to avoid double counting, the sources,
methodologies, base years, and sample populations for each category of recreation
shown in the following table are different, and overlaps between constituent subsets
may be present. Groups and subsectors excluded from this estimate include
guide/outfitters (assumed to be included in Ministry of Environment hunting estimates),
lodge/resort freshwater fishing (assumed to be included in Ministry of Environment
fishing estimate), guest ranches, alpine/downhill skiers, cruise ship passengers, and non-
resort-based saltwater fishing. The latter three groups may enjoy additional forest
amenity values, however no attempt has been made to estimate or assign scenery as an
attractor for these activities. The results of this are shown in Table 4:




TABLE 4
Forest-Related Tourism and Recreation Activity

Activity/Market segment Employment Rev./exp. Value-added Client days
(pers.yrs) 1988 $ mill 1988 $ mill (000)
Adventure travel (1) 1555.0 78.5 34.1 1044.6
Heli-ski 115.0 25.1 9.2 54.6
X ski/ski tour 170.0 5.5 2.7 65.3
Mountaineer/backpack 250.0 8.3 4.7 113.6
Horge/trail riding 245.0 9.0 5.1 4147
Nature observation 80.0 3.9 2.0 22.7
Scuba diving 70.0 3.2 13 85.0
Rafting 140.0 6.2 3.0 110.7
Kayak/canoeing 65.0 24 14 43.0
Sailing tours 315.0 99 3.0 60.9
Boat tours 65.0 27 1.1 58.8
Other 40.0 2.3 0.8 15.3
Fresh water sport fishing (2) 1783.0 124.9 61.7 4754.0
Resident 1317.9 97.5 46.8 42811
Non-resident 465.1 274 14.8 472.9

Fishing lodges:{3)(4)

Salt water fishing 820.0 50.9 30.2 206.0
Resident 188.6 11.7 6.9 47 4
Non-resident 631.4 39.2 23.3 158.6
Wildlife viewing 26.5 1.3 0.5 15.8

(non-res & com’l) (50%) (5)

Wildlife activities (6) 10153.0 536.2 225.2 62222.8
Direct 484.0 203.3 8560.3

Indirect 52.2 219 53662.5

Hunting (7) 1915.0 138.2 61.6 2450.3
Resident 1393.0 121.2 511 2390.5
Non-resident 522.0 17.0 10.5 59.8
Total: all activities (8) 16262.8 930.0 413.6 70713.9

Total: excluding wildlife activ. 6109.8 393.3 188.4 8491.1




Sources:

1)  Economic Impacts of the Adventure Travef Industry, 1987 (DPA Group Inc)

2)  Economic Values and Impacts of Freshwater Fishing in British Columbia, 1988 (Michael Stone, Min. of Env.); based on
direct expenditures by residents and non-residents (Tables 3-1, 3-4, 3-5, angler-days derived from Table 2-4).

3) Fishing Lodges and Resorts in British Columbia, 1988, (DPA Group Inc. & MacLaren Plansearch Corp.); salt water
lodge/resort segment expenditure Tables 8.1/8.5;value-added to revenue based on ratio 0.59 (DPA p. 8-12);res/nonres days
split 73%/27% (DPA p.4-2).

4)  Department of Fisheries and Oceans, Tidal/Freshwater Fishing in British Columbia, 1985, as quoted in (3) above.

5)  Wildlife Viewing in British Columbia, March 1988 (Ethos Consulting/Land Sense/Youds Planning Consuitants); Advent. trav.
ratios of 20.5 jobs/$mill exp. and $0.35 value-added/$1.0 exp.;50% counted as non-res.; res. in (7) below.

6)  “Report on the British Columbia Survey of Non-hunting and Other Wildlife Activities for 1983,” 1986 (Roger Reid et al)
updated in (7) below; indirect wildlife activity days counted as 0.5 days; rev/exp table 5,(8); Value-added=0.42 x dir. exp.
(2); preservation ($126mill.) and willingness to pay ($228mil) values non counted.

7) Table 3 & 4, (expenditure), Table 7, (employment) “Update of the Values of Wildlife, 1989, Roger Reid; Tables 11.2 (client
days, 1981), “Value and Characteristics of Resident/Non Resident Hunting,” 1985, Roger Reid, Min. of Env.; willingness to
pay (860.4mill) not included.

8)  Notincluded are Guide Outfitters of British Columbia: (“Opportunity Analysis,”1989, DPA Group for BG Ministry of Tourism
and Provincial Secretary), guest ranches, trapping, cruise ship passengers, or non-lodge/resort saltwater fishing.

Combining commercial tourism and wildlife recreation activities gives an order of
magnitude estimate of 70.7 million client-days, 16.3 thousand person-years of
employment and value-added contribution to GDP from direct expenditures of $400
million. If the Ministry of Environment wildlife activity estimates are excluded, the
estimated commercial recreationist impact amounts to 8.5 million user days, 6,100 jobs,
and $200 million value-added.

The health of the tourism sector depends heavily on the ability of B.C. residents to
“purchase” recreational pursuits of all kinds — and that requires a relatively well-paid

work force in the province. Any attempt to weigh competing forest resource values and
make value trade-offs needs to take this fact into consideration.

Watershed and In-stream Water Values

Government regulation of rivers and watershed lands has generally focused on
fishery conservation and water supplies for agricultural, industrial and municipal uses.
But while demand for consumptive uses is growing, so too, is the desire to retain water
in rivers and lakes for environmental, social, scientific, recreational and cultural uses.

Watershed management of Crown lands has focused chiefly on community
watersheds. Approximately 240 community watersheds (which represent 86 per cent
of the total) are more than 50 per cent Crown land, while 135 community watersheds
are entirely Crown land. (Guidelines For Watershed Management of Crown Lands Used

as Community Water Supplies, Report of Task Force, 1980).




As discussed in a recent paper from the Recreational Fisheries Branch, (A New
Approach to Angling Guide Management, B.C. Ministry of Environment, 1988), the
great increase in wilderness recreation, commercialization of sport fishing, and the
threat of deterioration in quality through overuse is prompting a more active
managemernt role to preserve wilderness fishing.

Issues surrounding in-stream water values include fisheries habitat, changes in
siltation, deterioration of bird sanctuary, deterioration of water quality, inundation and
erosion of riparian properties and degradation of aesthetic and recreational values. As
pointed out in the 1985 Inquiry on Federal Water Policy (Pearse, P.H., Environment
Canada), equitable allocation among competing uses suffers from lack of knowledge of
in-stream flow requirements and the difficulty in establishing values for the non-market
element of the resource.

Range Land Values

Of the approximately 10 million hectares of range land in British Columbia, almost
85 per cent is Crown range administered by the Ministry of Forests. Most is located
within provincial forest boundaries and managed in a multiple use context. Crown
range provides in the order of 924,000 animal unit months (AUM) of forage per year.
The most extensively used range lands are located in the South and Central Interior.
Forecast growth in the cattle industry would indicate a deficit in Crown forage,
equivalent to perhaps 20 per cent of the present resource or 200,000 AUM’s by 1993.

The structure of grazing fees is based upon traditional use by the cattle industry.
However, in some areas of the province, grazing by horses and use by guides, outfitters
and packers are major activities. Some sheep are also grazed on Crown land.

The provincial beef industry consists of the ranching sector producing feeder calves
and yearlings and a relatively smaller feedlot industry located in the Southern Interior
and Lower Fraser Valley. In the Southern Interior, herds spend mainly the spring,
summer and fall on Crown and private range lands. In the North Central and Peace
regions, naturally occurring range land is more limited and there is more reliance upon
private and Crown improved pasture land and grazing of hay fields in late summer and
fall. Income and employment impacts generated by beef producers, excluding activity
in the slaughter and processing industry, are shown in Table 5:

TABLES
Impact of the Primary Beef Production Sector
ltem GDP (1988 -$millign) Employment {person years
Direct (producer) income 81 2207
indirect (Supplier) income 29 418
In impact 19 443
Total income 129 3068

Source:  B.C. Beef Industry Study: A Statistical Profile,
B.C. Ministry of Forests, 1983 (Talisman Land Resource Consuitants).



As pointed out in a Ministry of Forests Range Program study, the diversity of forage
opportunities and the range of values among areas do not permit any definitive
estimate of the net value of range land. To complicate the issue, other sectors such as
wildlife, recreation and silvicultural programs also enter the range land calculus as joint
costs and benefits.

As noted in the 1989 Mini

stry of Forests Range Program Review, values of range and
Crown tenures not accounted for in grazing fees tend to become capitalized into private
ranch land values. In the examination of cost recovery goals for the range program,
revenues from commercial grazing would have to be increased between 45 per cent and
55 per cent to cover those government expenditures in support of the commercial
livestock industry. For 1988/89 the Commercial Use portion of the Ministry of Forests
Range Program budget was estimated at $2.7 million versus expected grazing revenues
of $1.8 million. (Range Program Review, Ministry of Forests, 1989.) These are direct
revenues, however, and do not take into consideration the many economic benefits
that flow indirectly to local communities, as well as to the other users of the land.

Since grazing fees are administrated prices with perhaps only coincidental
relationship with actual market rates, and given that there is a shortage of Crown Range
at current rates, these approaches tend to underestimate the economic value of range
land. If the average fee per AUM were doubled, this amount would constitute less than
five per cent of net income or GDP generated by the beef ranching sector.

Hunting and Trapping Values

Again, many of the statistical estimates of the impact of hunting activities are
included in estimates for broader-based topics such as tourism and recreation.

B.C. residents spent an estimated $125 million on hunting activities throughout
the province in the 1988/89 season. This figures includes licence fees, transportation,
food, accommodation, taxidermy, butchery, guns, ammunition, and related equipment.
The contribution to the provincial treasury of all this activity was $6.5 million.

In 1988/89, a total of 2,428 trapping licences were sold to the general public, and an
unknown number of First Nations people also trap. Most trapping in B.C. is done to
provide a livelihood, but there are significant numbers of people who trap for
recreation, or as a tradition.

4. An Asset-Based Approach to the Value of the Timber

Determining the value of publicly-owned commercial timber harvested at
government controlled rates and government controlled prices is extremely difficult. In
the absence of free market prices, few of the normal indicators of value apply. The
Forest Resources Commission asked consultants to examine alternative approaches to
measuring the ‘value’ of the timber in the commercial forests.

This asset-based approach used three indicators to determine the underlying value
~ of the timber — provincial stumpage 1ates, private market log sales and sales of tenure

(this study is appended to the Commission’s report.)




The consultants treated provincial stumpage as though it were interest paid on an
investment. It asks, in essence, how large a bond would the government have to own
to receive an annual dividend, or interest payment, equal to its net stumpage revenue.
Obviously, the rate of interest is a key factor in doing this “reverse” calculation, and
must be fairly determined to produce a useful estimate of value.

The analysis was conducted using the most recent income and expenses available
for the Ministry of Forests, fiscal year ending March 31, 1990. The following table
summarizes the income and expenses for that period.

TABLE 6
Ministry of Forests - Income & Expenses
CURRENT STUMPAGE INCOME VALUATION

MINISTRY OF FORESTS, March 31, 1990 {miliions)
REVENUE $711.0
OPERATING EXPENSES $351.8
OPERATING INCOME $359.2
SILVIGULTURE EXPENSE $ 206.0
NET CASH FLOW $153.2

CASH FLOW RANGE
Low $ 821
BASE $153.2
HIGH $224.3

The ‘cash flow range’ in the above table is designed to allow for market fluctuations
and represents a variance of 10 per cent in revernues.

Three separate discount or interest rates were used in modeling the asset valuations.
The techniques used to develop these rates are described in the background study.
They are:

13.50% a normal return to equity investments
11.44% a weighted rate of return using a “utility”debt/equity ratio of 80/20

7.15% areal, regulated ‘utility’ rate of return that allows for inflation to be
recaptured in prices.

The income valuation results are detailed in Table 7:




TABLE 7
Current Stumpage Income Valuation Approach

Low Base Case High
Equity Model, ($ billion)
(discount rate @ 13.5%) 0.61 1.14 1.66
Leveraged Model (80/20),
(discount rate @ 11.44%) 0.72 1.34 1.96

In essence, the present stumpage return to government, using an industry rate
of return on equity of 13.5%, suggests a value of timber assets in British Columbia
of $1.14 billion.

While the majority of the province’s timber is harvested on tenured public lands
and processed by the companies that harvest it, there are some market mechanisms in
place that, imperfect as they are, at least provide an opportunity to make a market
calculation on the value of standing timber

The industry purchases logs on the Vancouver log market and through the small
business enterprise program. In addition, the tenures themselves are bought and sold
by private companies.

Using the values represented by these private transactions, the consultants produced
a value of the asset base. The table below details these values:

TABLE 8
Market Valuation Approach Summary
Base Case
Valuation Average ($ billion)
a) discount rate @ 13.5% 47
b)-discount rate @ 11.44% &5
¢) discount rate @ 7.19% 8.8

Clearly, the asset base generated through private transactions is markedly higher
than the asset base generated through provincial stumpage — no matter which of the
three private valuations or the three discount or interest rates is used. In fact, the
private transactions produce an asset value more than four times higher than that
found for stumpage. This suggests that industry is capturing a much higher value from
the forests than is the government. Stumpage payments are not capturing the full
value of the resource. It also suggests that companies are willing to pay a competitive,
rather than regulated price for access to timber. The difference between these two
values is presently being captured by private industry upon the sale of tenures and not
by the Crown. It is the view of the Forest Resources Commission that this ‘gap’ in

vatuation should be closed:




The conclusion of the study was that, from the province’s perspective, a value of
the timber of between $8.3 and $8.5 billion was supportable.

(A complete discussion on the valuation estimates is available as a background
document in Volume 4.)

5. Management Options for a Forest Estate

The role of enhanced stewardship and managing the forests for all renewable
resource values has been a central theme throughout this report. A land use strategy
has been proposed to assess the land capabilities. Within that strategy, goals will be
established for protecting and enhancing all values. Area-based tenures and lands
managed by the Forest Resources Corporation will directly relate the Land Use Plan to
the management plans for the tenure.

Fundamerntal to thiese proposais is the belief that a variety of management options
selected can and should be audited to ensure that performance reflects both
commercial and non-commercial management objectives.

To demonstrate the broad variety of management options possible and provide an
example of a potential system of accounts, a ‘pilot study’ for a forest estate was
prepared for the Forest Resources Commission by a consortium of consulting foresters
and economists.

The study used data specific to a particular land base in B.C. It is important
to point out, however, that the quality of the inventory data was not uniform across
the full range of values. This underlines the need to generate improved inventory
data — a need that has already been outlined in other chapters of this report.
Nevertheless, the information available was sufficient to meet the illustrative
goals of the pilot study.

In much the same way as computer models are used to analyze the economic
impacts of a variety of economic factors, they can be used to analyze a variety of forest
management scenarios. This study analyzed the impact of differing silviculture
regimes, different utilization standards, extended rotation periods, and alternative
harvesting methods. It put those variables together with management goals and
objectives that vary among the full range of values — sometimes emphasizing the
timber production values, other times emphasizing the recreation or wildlife values.

The study produced fourteen alternative management options and
estimated the results in terms of Allowable Annual Cut, harvest area, range, recreation,
wildlife, employment, net revenues, taxes and the ‘bonus’ that could be bid by an
operator to manage under each option. The results of these alternatives are presented
in Table 9A & 9B.



SUMMARY RESULTS OF ALTERNATIVE MANAGEMENT SCENARIOS, PHYSICAL QUTPUT INDICATORS

WILDLIFE RECREATION
TIMBER INDICATORS RANGE INDICATORS INDICATORS INDICATORS
200 Year
Average Harvested Animal Daer Mooss
AAC Land Employment Unit  Employment Pop. Pop. User Employment
MANAGEMENT SCENARIO (000 m%) {(haiyr) (man-years) montha/yr (man-years) (overwintering pop.) daysfyear (man-years)
Aliernaiive Sliviculiure Regimes
at Standard Utllizatlon
1. Natural Regenerallon 105 338 204 3400 3 160 235 12000 3
2. MOF Basic Sliviculture 115 338 227 3400 3 160 235 12000 3
3. Selact Silviculture 1313 343 262 3400 3 160 235 12000 3
4, Maximlze Wood Production 1745 416 347 3400 3 160 235 1200 a
Allow Lower Utllizatlon Standards
5. Natural Reganeration 65 270 107 3400 3 160 235 12000 ]
6. MOF Baasle Sliviculture 79 3t 157 400 3 160 235 12000 3
7. Sslect Sliviculture 795 255 157 3400 3 160 235 12000 3

Extend rotatlon perlod
8.  QOld Growth Forest and 89.7 249 177 3400 3 160 235 12000 3

MOF Baslc Silvieulture

Alternalive Harvesting Methods

9. Sheltarwood Harvest and 130.8 718M 258 3400 3 200 295 12500 3
MOF Baasic Siiviculture

10.  Shelterwood and Select 149 73g%® 294 3400 3 200 295 12500 3
Siviculture

Management Emphasls
Othar Rasources

TABLE 9A

11.  Racreation 98.8 253 191 3400 3 160 235 24000 6
12, Widlite 97.2 255 191 3400 3 azo 470 14000 3
13. Range® 105 340 206 10200 9 80 235 12000 3
14.  Aange and Wildife* 92.5 251 181 7000 a 330 450 13500 3
Notes:

1. Average harvext 384 hesyear, thinning 334 haryesr
2. Aversge harvent 408 ha'year, INnring 333 hayenr
* rh loped 10 publication of orginal study,




SUMMARY RESULTS OF ALTERNATIVE MANAGEMENT SCENARIOS, VALUE INDICATORS

FINANCIAL INDICATORS
Lebor and Labor and =
200 Year Average Net 200 Year Average Company Company 2
Average Value Generated Average Slumpage TaxesAT Taxestyr Sumplus* 2
AAG Per Year Valua Payment 8.C. Canada Value @
MANAGEMENT SCENARIO (‘000 m?) ('000%) ($/m?) {'000$) (°000$) (0008} (000$)
Afternative Siviculture Regimes
at Standard Utilization
1. Natural Regeneration 105 $1,450 $13.81 $ 869 $546 $ 820 $ 8,833
2, MOF Baslc Silviculture 115 $1,970 $11.91 $ 953 $583 $ 875 $ 8,322
3. Solect Slivicutture 131.3 $1,370 $10.43 $1,104 $852 $ 978 $ 4,039
4, Maximize Wood Production 1745 $1,717 $9.84 $1,459 $860 $1,2%0 $3,918
4A.  Maximize Wood Production -
No Stumpage on Increment** 1745 $1,717 $9.84 $ 953 $894 $1,381 $11,580
Allow Lower Utillzation Standards
5. Natural Regeneration §5 $ 920 $16.73 $ 495 $294 5 441 $8,420
6. MOF Basic Silviculture 79 $1,040 $13.16 $ 693 $405 $ 607 $5,192
7. Selact Siviculture 795 $1,180 $14.84 $ 690 $417 $ 625 $7,420
Extend rotation parlod
8. Old Growth Forest and 89.7 $1,250 $13.94 $ 748 $487 $ 700 $7.546
MOF Basle Siviculture
Alternative Harvesting Mothods
9, Shelterwood Harvest and 130.8 $1,055 $8.07 $1,055 $631 $ 847 $0
MOF Basie Siviculture
10.  Sheiterwood and Select 149 $1,447 $9.71 $1,249 $719 $1,079 $3,007
Sliviculture
Management Emphasls
Other Resaurces
11.  Recreatlon 9.8 $1,220 $12.35 $ 830 $503 $ 755 $5,853
12, Wildife 97.2 $ 882 $8.87 $ 760 $476 $ 714 $1,548
13. Range** 105 $1,029 $9.80 $ 869 $517 $ 776 $2,408
14,  Range and Wildiife** 925 $ 672 $7.26 $ 672 $443 $ 665 $ 0
r parlod

* Progeni nel vaiue a1 5% for the nexi 50 yea
0 publ)

P q

of original study




In reviewing the results of this study, several points should be borne in mind. The
first is that these results apply to the specific area studied, and while the principles
might apply to other parts of the province, the specific data and conclusions definitely
do not. The second is that the results simply show what happens to a whole range of
variables when any one or more of them is altered. They do not give a ‘best’ option —
that’s the decision made by society.

What the study demonstrates clearly is that there are all Kinds of options for society
to consider, and selecting any one always has benefits and costs.

All the options presented in this study are sustainable. With the exception of one
of the shelterwood systems (with the basic silviculture requirements of the Ministry of
Forests), all would permit a ‘bonus bid’ (revenues to the government) in terms of excess
income over costs. A full range of alternatives is available to managers of individual
forest estates, given guidance by public choice and established goals. It is interesting to
note, however, that the private manager’s choice in the above options would be to do
nothing in terms of silviculture and let the site regenerate itself. The primary gains
from intensive silviculture go to the government in the form of increased tax revenues
and increased employment.

The study for the Forest Resources Commission also provided an accounting or
auditing framework with which to track the performance of the manager in meeting
these goals. As stated in the tenure section, the security of the tenure will be based on
performance audits that show goals and objectives have been achieved. A system of
accounts is presented below that could form a basis for this audit.

6. A System of Accounts for a Forest Estate

As shown in the previous section, once management goals and objectives are
established, there is a great degree of flexibility available in achieving those goals.

Establishing a framework for monitoring the performance of a tenure-
holder/resource manager in meeting these goals is an important consideration. Equally
important are assurances that the ‘plan’ adopted is sustainable through time. Many
forest values have no income statement to verify that values have been produced.
While the value of timber harvesting is measurable, the loss of other values through the
timber harvesting process may not be measurable. Neither will it be simple to assess the
value of the depletion of the timber resource through too rapid a rate of harvest.

The primary concern lies in the difference between depleting a resource and
ensuring that sufficient income is re-invested to ensure constant income flows or wealth
creation through time. A basic rule of renewable resource exploitation is to not harvest
in a particular time period more than the incremental growth of the resource in the
same time period. To do so will, at best, lower future yields and, at worst, might
exhaust the resource. For example a stable gnzzly bear population may depend on a

the population will decline.




The pilot study conducted for the Forest Resources Commission on a forest estate

established a system of accounts that could be used to 'track’ management performance
in a business plan format,

Two principal accounts can be established to monitor additions and deletions
throughout a year of both physical attributes, such as wildlife forage production or
recreational use, and other market-valued activities, such as timber harvesting and
silvicuultural expenditures,

‘Physical’ accounts and ‘value’ accounts can be established to monitor market
transactions such as log sales and management expenditures, and additions and
deletions to physical stock (such as wildlife.) This type of accounting is typical of
annual corporate reports, with the addition of non-market factors or values.

The pilot study established a format that would be useful in auditing ‘tangible and
measurable’ results from stewardship activities. It provides a first step in establishing a
long-term or rotation-length approach to forest management. The Forest Resources
Commission believes this approach will generate a high level of confidence in the
adequacy of management efforts and expenditures for non-market forest values, as well
as the long-term sustainability of all values.

7. A Province-wide Log Market

British Columbia’s timber harvesting and wood processing industries were
established upon a competitive log market. Prior to World War Ii, the coastal
waterways of British Columbia provided a cost-effective link between large numbers of
independent loggers and wood processing plants and export markets. There was a
distinct separation between logging companies that harvested trees and the sawmills
that processed them.

The large capital requirements of building processing facilities and the major costs
of developing and maintaining international markets led to both a consolidation of
efforts among milling operations and a move to integrate backwards into logging
operations to ensure supplies of logs.

By the mid-1950s, it was clear that the number of small and large independent log-
gers was steadily declining. The high number of relatively large companies that worked
exclusively in the woods, harvesting timber for sale on an open market, had virtually
disappeared. Logging had become a resource extraction function of large integrated
companies simply cutting wood on a variety of licences for their own mill requirements.

Twenty years later the trend was still going strong, and two things became clear:
the competitive log market would ultimately disappear if the trend towards total
integration were not stopped, and its usefulness in providing competitive stumpage
price calculations was open to challenge.

To date, nothing has halted the trend. Fewer and fewer companies control the
rights to harvest Crown timber. The government has had to withdraw 5 per cent of



industry’s cutting rights in order to allow the establishment of new, value-added
manufacturing operations. And, as seen in the ‘asset’ valuation analysis conducted for
the Commission, the value of the forest asset base has been assimilated by forest
companies, with a consequent reduction in the stumpage collected by the government.

In other chapters of this report, the Forest Resources Commission has recommended
that a significant volume of logs be made available to the processing sector on a
competitive basis. This re-adjustment in tenure allocation includes an increase in small
area-based tenures for companies or individuals without primary processing facilities
and a significant share of the Allowable Annual Cut being put on the market by the
new Forest Resources Corporation.

The Commission believes that the establishment of a province-wide log market
represents the only way that the province can realize full value for its resources and
generate the income required to fulfill the enhanced stewardship role of the Vision
Statement. The measures foreseen by the Forest Resources Commission in establishing
a market are neither cumbersome nor costly to implement. The basic requirements are
simple: a sufficient volume of logs available for interested purchasers; a notification
system that lists (by location) the present and future availability of logs by size, species
and where possible grade; and a reporting of transaction prices on a similar basis. Given
open access by sufficient buyers and sellers, the market will ‘make’ itself.

8. Wood Fibre Exports

Log exports have been restricted in British Columbia since 1912 through legislation
in the Forest Act. The fact that the restrictions have been in place for so long a period
of time has allowed Canada to retain an exemption from the prohibition on resource
export controls under the General Agreement on Tariffs and Trade (GATT.) Any
changes considered to the present export restrictions should be reviewed within the
context of a potential loss of this exemption.

The British Columbia Government cooperates with the Federal Government (which
has jurisdiction over international trade) in determining whether unprocessed logs can
be exported. The common rule of thumb in qualifying for an export permit is whether
the logs are surplus to the needs of domestic processing facilities.

The absolute level of log exports in the province has historically remained low,
particularly in comparison to exports from the U.S. Pacific Northwest States and Alaska.
With few exceptions, the export of logs is a ‘coastal’ practice, with few logs originating
from the Interior of the province. The recent introduction of a tax on log exports from
the south coastal region will move the concentration of log exports to the north coastal
area of the province. Provincial statistics on log exports are misleading, however.
While log exports have represented a small proportion of the total provincial Allowable

Annua he N represent-a-sion t
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In remote coastal areas, where much of the forest is over-mature, logging would not
take place without exports. A lack of domestic markets for certain types and grades of
logs, or the overall cost of logging, renders any other type of market uneconomic.

Discussions at the Commission’s public meetings indicated the ‘export’ of logs
between forest districts was a more common problem. Many felt that local forests
should be used to support local manufacturing facilities. However, the need for mills to
be able to compete in international commodity markets was generally recognized to be
such an overriding concern that few felt that mills should be made inefficient by
restrictions on the movement or trading of logs.

The present restrictions on log exports go a long way towards ensuring domestic
availability of logs while providing an ‘outlet’ for surplus logs. The development of a
province-wide log market will substantially improve the prospects of exports being
further reduced by a more efficient market distribution mechanism. The Commission
believes it is in the long-term interest of British Columbia that as much wood as
possible be processed within the province.

The Forest Resources Comumission is interested in understanding why foreign buyers
can pay large premiums for logs. British Columbia softwood product manufacturers are
some of the most efficient in the world, with favourable costs compared to producers in
such markets as Japan. If the primary reasons for these premiums lie in the production
of spectalty products or in market control, it would be of some value to the province to
develop further both the product market information and market access that would
enable the expansion into these production opportunities in British Columbia.

There was little discussion in submissions to the Forest Resources Commission
concerning wood chip exports, as most were concerned with the appropriate pricing of
chips to pulp mills, and the salvage of logs from logging sites for chipping.

The export of chips does indicate a loss of opportunities for further processing of
wood products in-province, in much the same way that the export of logs or cants
(square logs) does. At the same time, exports provide income that permits other
economic activities, and in some cases avoids wasting of resources.

The Forest Resources Commission believes that the export option is valuable in
certain instances, but that other alternatives should be explored more vigorously in
terms of further processing of logs, chips and cants prior to export. The Commission
intends to re-visit these topics in subsequent reports.



7. FOREST RESOURCE INVENTORY
AND ALLOWABLE ANNUAL CUT

1. Inventory of Renewable Forest Resource Values

As stated in the chapter outlining the Land Use Plan, accurate and up-to-date
inventories of all forest values are critical to the success of any resource management
policy. They form the basis for land use classification decisions and provide the raw
materials used to determine the appropriate level of enhanced stewardship called for in
the Vision Statement. Without this information, Land Use Planners and forest
managers are severely hampered in making intelligent choices and recommendations.
Sadly, the state of renewable forest resource inventories in this province is inconsistent
at best, and woefully inadequate at worst.

A significant number of British Columbians depend, in one way or another, on
current activities in the forests, therefore, it is not feasible to shut everything down
while these inventories are fully developed. Planning must go ahead, and decisions
must be made using the best information available. But the Commission believes that
the current state of inventory information is a disgrace, given the importance of all
renewable forest resources to the people of British Columbia. It is imperative that
inventory deficiencies be addressed as quickly as possible.

The province's renewable forest resource inventories suffer from an uncoordinated
approach by the several ministries and agencies, both federal and provincial,
responsible for collecting data in their specific areas of jurisdiction. Different ministries
and other agencies use different measuring standards, different land boundaries, and
have different goals and objectives — with the predictable result that the various
systems are largely incompatible. There is a wide range in quality, completeness and
availability. Integrated resource management and enhanced stewardship, based on a
recognition of all forest values, are extremely difficult with such a fragmented and
inconsistent body of information. Early in its deliberations, the Commission
recognized these shortcomings and in its interim report recommended that: “The
government immediately examine and implement ways by which the full range of
forest related inventories can be made standard and able to be used on compatible
systems while, at the same time, retaining the values for which they were originally
intended.”

Ten provincial ministries maintain a wide variety of resource inventory data. They
are the Ministries of Energy, Mines and Petroleum Resources; Forests; Crown Lands;
Environment; Parks; Tourism; Transportation and Highways; Municipal Affairs,
Recreation and Culture; Agriculture and Fisheries; and Native Affairs. In addition, B.C.
Hydro, B.C. Rail, the B.C. Assessment Authority and the Royal B.C. Museum have

their own specialized inventories. At least two federal government departments — the
Department of Fisheries and Oceans and the Department of Indian and Northern Affairs




—are also directly involved through agreements with the provincial government for
anadromous fish inventory and water resource management. A complete list of these

inventtory responsibilities is romtained in the last section of this chapter.

There have been attempts in recent years to rectify these inconsistencies and
inadequacies and implement a more coordinated approach to inventory collection, but
with only limited success. The Forest Resources Commission raised this concern in the
chapter on Land Use Planning and has recommended that the Ministry of Crown Lands
be responsible for coordinating all forest resource inventories on Crown lands in the
province. Improved inventories of wildlife and fisheries habitat, range, water, soils,
timber, recreation and tourism potential are needed to assist in the preparation of
sound, reasoned Land Use Plans and renewable forest resource management plans.
They will also be useful in helping to quantify what benefits accrue to society from land
use decisions that involve value trade-offs.

An overall master plan is essential for the development of the inventories of
renewable forest resource values. These inventories should be developed within a

framework that ensures all data essential to forest resource planning is collected. The
inventories must also satisfy the needs of resource user groups, and the public must
have ready access to the information contained in them.

The Forest Resources Commission has concluded that a Provincial Forest Resource
Inventory Committee is needed to plan and guide this process. The Comumittee would
report to the Minister of Crown Lands and would develop general objectives and
standards, and would establish inventory priorities. This policy making committee
would be comprised of technical experts from the resource ministries and
representatives from industrial and non-industrial resource user groups and individuals.
This multi-disciplinary representation must ensure that a standardized compatible
system for conducting and maintaining forest resource inventories in the province is
developed. The Commission believes it is important that the inventory process apply to
all lands, including parks, wilderness areas, ecological reserves, etc. Only with a

complete picture of resource values in all lands can the best land use decisions be made.

Because of the economic importance of timber production in British Columbia,
timber inventories are, in general, more comprehensive than inventories for other
values, Inventories for other values must be brought up to much higher standards.
However, there are serious deficiencies in the province’s timber inventories that also
require attention. These deficiencies are discussed in detail in subsequent sections of
this chapter.

The Forest Resources Commission recommends that:

76. the Government of British Columbia undertake a
commitment to complete inventories for all renewable
forest resource values using standardized compatible
systems; -

N

7.—aProvincial Forest Resource Inventory Committee be
established to plan and develop a program for these
inventories.



2. Timber Inventories
—Theforestindustry is by far the most significant economic force in the provincial

economy, representing billions of dollars of capital investment, thousands of jobs, and
hundreds of million of dollars annually in provincial revenues. A more detailed
account of the industry’s importance to the province is contained in the chapter on
Economic and Financial Considerations.

In that context, the importance of accurate and complete inventories of the trees
growing on provincial lands, the different productive capacities of those lands, and the
reliability of future growth forecasts cannot be overstated. As the industry moves from
harvesting mature, natural forests to growing “second growth” managed forests, the
reliability of inventory information becomes even more important. Adding to the
importance of this information is the fact that changing social values are demanding
more from the forests than commercial timber. There is tremendous pressure to
withdraw forest lands from commercial timber production for parks, wilderness
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resources are there and what the physical and biological capacities of the land are.

The existing provincial timber inventory was completed more than 20 years ago. It
provides inventory statistics for large geographic areas, to allow general strategic
planning and determination of harvesting volumes through Allowable Annual Cuts.
Data collectors concentrated on commercial timber volumes at the expense of other
information. As a result, deciduous tree stands, younger coniferous stands and stands
considered non-commercial received low priority for sampling. As well, the inventory
was not designed to provide reliable data on site productivity or growth rates, and so is
of little use in forecasting future timber yields.

The timber inventory must provide both an account of growing stock in the mature
forests and an accurate assessment of the growth rates of the immature forests. It must
also provide the information necessary to predict the yields these new crops of forests
will produce so that reliable projections of future wood supply and potential harvest
levels can be made.

After reviewing several diverse timber inventories, the Forest Resources Commission
concluded that the provincial timber inventory is outdated and weak in several aspects.
The current inventory cannot reliably estimate the volume of specific timber stands, nor
can it provide dependable estimates of site quality and growth potential. And there is
no regular schedule for updating the inventory. As a result, planners and forest
managers have limited confidence in the information they must use as a basis for
planning and assuring enhanced stewardship.

A more accurate timber inventory must be completed province-wide over the next
10 years to give Land Use Planners a reliable information base. Problem areas, and
those areas under pressure already, should be given priority and completed within 5
years. A good inventory is also important to ensure that harvesting rights are allocated
equitably, with cut levels neither over nor under what is deemed appropriate.




The Commission has been advised that the statistical reliability needed for Land Use
Planning and enhanced stewardship will require a greater emphasis on field sampling.
The inventory data base will have to be expanded to include information from
operational inventories and silviculture surveys. The data base should be tied to a
uniform system of geographical references. This will allow forest planning to take full
advantage of the utility of computer-based mapping systems.

The new statistical information should follow supply block boundaries within Forest
Districts. It appears logical to retain the supply block boundaries as they can be used to
define the Land Use Planning units. The current inventory is based on units larger than
the supply blocks. The largest unit for inventory design will be the supply block. This
will provide greater reliability for planning and a higher degree of confidence.

The Ministry of Forests is responsible for maintaining the inventory of Crown
forests. Thus far, the forest industry and other resource groups have had no
involvement in conducting the timber inventory in Timber Supply Areas. As the new
timber inventories will be designed for use within a Forest District, it is essential that
the end-users have input into the new program.

The Forest Resources Commission has concluded that a Timber Inventory Task
Force comprising a mix of public and private technical experts and inventory users be
formed to direct the development of the new inventory program. The task force will be
responsible for setting technical standards and determining priorities for comnpletion
within a 10 year period. In general, the first priority for attention should be areas where
overcutting is suspected. This Timber Inventory Task Force would report to the
Provincial Forest Resource Inventory Committee.

In 1988, the Ministry of Forests began implementing a new 10 year re-inventory
program. While the new program improved the updating of classification and made
data more accessible, it did nothing to improve the accuracy of the information or the
design of the data base. As the Forest Resources Commission is recommending that a
new provincial inventory be planned and implemented, it is essential that an
immediate and critical review of the current re-inventory program be completed within
the next 12 months. This review must assess the technical merits of the re-inventory
program and recommend what components to include in the new inventory. It should
also define what data in the current inventory is still useful, and what aspects of the re-
inventory program should be cancelled or revised. The Timber Inventory Task Force
should conduct this review on a priority basis.

The lack of a continuous inventory program has meant that forest planning is often
completed with an outdated, incomplete inventory data base. New computer-based
inventory techniques make it technically feasible to maintain and update a timber
inventory more easily. While the Forest Resources Commission recognizes that the
Ministry of Forests is already using these techniques, it also believes that a program of
continuous inventory updating should be introduced. It can be accomplished in the

design of the new inventory program. This will ensure that the most recent inventory
statistics are available for local resource planning and yield analysis.




The current timber inventory is maintained on an extremely large computerized
geographically-teferenced data base. The inventory data is easy to retrieve and available
for use in planning. The system is easy to access and can respond to specific requests
for inventory reports. As a result, a number of outside groups and agencies have made
requests for inventory information. For this reason, a quality assurance/quality control
system is needed to ensure standards of definition and compatibility within and across
data bases.

There is a strong public perception that second growth forests will produce less
volume per hectare than the mature stands, and that this in some way indicates poor
forest management. After reviewing inventory data, the Commission conciuded that
data on stand dynamics and growth rates is woefully inadequate. As a result, reliable

computer projections about future timber yields in these forests cannot be generated.
Users are unable to predict with confidence future harvest levels, and they can't reliably
predict the impact on yield of various silvicultural treatments. When one considers the
hundreds of millions of dollars spent annually on forest renewal, this failure to provide
reliable growth and yield projections is quite disturbing.

The Forest Resources Commission is aware that the Forest Productivity Councils
of B.C. have been established to oversee the development of a provincial data base of
growth and yield research plots, and to coordinate the establishment of new field
installations designed to assess the growth response to silvicultural treatments.

The Councils also facilitate cooperation in the program between the forest industry
and the Ministry of Forests. These Councils could be more effective if they were
coordinated through an independent body reporting to the Minister of Renewable

Natural Resources

The Forest Resource Commission recommends that;

78. an updated provincial timber inventory, complying with
new standards, be completed over the next 10 year period;

79. the timber inventory update must initially focus on problem
areas, and complete them within the next 5 years;

80. a Timber Inventory Task Force, comprised of technical
experts from private and public resource users, be
established to design and plan the development of an
accurate timber inventory;

81. the Timber Inventory Task Force should immediately
conduct a critical review of the present Ministry of Forests’
Re-Inventory program and report within the next 12

months;

82. the new inventory program must be designed and funded to
provide reliable statistically sound data that can be used by
local resource planning groups (and other resource
interests);

83. the new provincial timber inventory should be structured
on land management units with boundaries approximating




the supply blocks within Forest Districts. The same
boundaries should be used for the inventories of all
renewable forest resource values;

84. a system for continuous updating of the provincial timber
inventory must be established;

85. a growth and yield program to quantify the growth rates of
the second-growth forests, for all commercial species in the
province, must be established on a systematic, priority basis;

86. inventory designs vary to suit the objectives of the intended
use.

3. Allowable Annual Cut Determination

The Forest Resources Commission heard a great deal of concern that the provincial
forests are being overcut — that the present level of harvest is not sustainable in the
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longrun—The-Commission has-examined-thisconcermirsome detailina review of the
Allowable Annual Cuts determined for seven forest management units in the province.
The report detailing this review is available as a background document.

The Ministry of Forests regulates the volume of timber harvested annually from
Crown land through a control mechanism called the Allowable Annual Cut (AAC.} The
determination considers several key factors:

¢ the rate of timber production that can be sustained on a given land base;
* the age of the trees;
¢ the growth rate of the new forest that regenerates after logging;

* the utilization standards used — that is how much of the wood is
deemed economically usable and must be brought out for processing;

¢ the need to preserve wildlife and fish habitat, sensitive soils, aesthetics,

and other resource needs;

* the production capabilities and fibre requirements of the
timber processing industries.

An important part of any AAC determination is a technical yield analysis. A yield
analysis, in simple terms, looks at the size of the accessible and operable forested land
and calculates the volume of wood that can be grown on the land based on a particular
management regime. Currently, this volume is based on the length of time it takes for
a stand to reach and maintain its maximum annual growth rate. While a tree might
increase in volume (keep growing) for 300 years, its maximum annual growth rate
occurs within the first 100 years or so.

Economically, it makes sense to harvest the trees near the end of this maximum
annual growth rate, rather than wait another 200 years to get a little more total volume.
The longer the rotation, or gmwth {‘yf‘lP’ the lower the sustainable yipld will be.
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With these thoughts in mind, a yield calculation is made of the estimated volume
of timber that can be harvested annually over time. This calculation balances the

harvest of the current endowment of timber with the growth of future timber. The
planning horizon used in making this calculation is usually 200 or more years.

The AAC determination is largely based on the yield analysis. Figure 7 illustrates for
Crown lands the various provincial AACs and compares them with the actual harvest
levels over the past 20 years.

The yield analysis process and resultant AAC determination are reviewed as a matter
of policy every five years, however this policy has not been consistently applied,
especially in the Timber Supply Areas (TSAs.)

The current timber endowment consists largely of “old growth” trees that have a
greater volume of wood at harvest than will the “second growth” trees that replace
them, under current management regimes. Those current timber management regimes
and yield calculations are not designed to replace old growth inventories with an equal

volume of wood. That means there could be a “falldown” of the inventory volume.




This does not necessarily imply that current harvest levels are not sustainable, but it has
led to a perception that B.C.’s forests are being overcut. It also doesn’t take into
account the possibility that through intensive forest management the timber volume
could actually be increased in some areas.

The real problem, the Forest Resources Commission has concluded, is that the
information used to calculate these yield results is very unreliable. Yield analysis is often
completed with an inconsistently defined estimate of the working forest area, outdated
and unreliable invehtory estimates of volume and production capacity, and growth and
yield forecasts that do not reflect the actual growth rate of the forest. Given the
uncertainties in the data base, technical deficiencies and the large number of
assumptions used, the Forest Resources Commission has concluded there can be only
limited confidence in the yield analysis results. In other words, it is possible that the
AAC determination is too high. It is equally possible that the AAC determination is too
low. There may be some circumstances where current information will indicate that a
decrease or an increase in AAC can be supported. These should be acted upon.

The forest industry’s wood quota in B.C. is based on the utilization of sawlogs rather
than on a total wood fibre supply. As a consequence, the working forest area delineated
for yield analysis comprises only the timber economically viable for sawmills. Wood
that might be available for pulp and paper, or other uses, isn't part of the formula. Asa
result, significant timber volumes are excluded from the yield calculations. The
“falldown” widely predicted when looking at mature forest harvesting in transition to
managed forest harvesting may well never happen. There is no well defined
management strategy to alleviate this falldown or to minimize the economic impacts.

Inventory data can reflect all wood fibre volumes — not just sawlogs. But the AAC is
determined to harvest a volume of sawlogs. If the additional volume is included by alter-
ing the utilization standard to include those other volumes, then the AAC could be in-
creased. In other words, the AAC can be changed in either direction simply by changing
utilization standards, without any changes in the actual volume of standing timber.

A new, improved timber supply analysis process linked with improved
inventories and growth and yield predictions will provide new opportunities to evaluate
both the biological and economic opportunities for a sustainable fibre supply. The
Forest Resources Commission is concerned that these opportunities are not being
examined in the current yield analysis process. As a result, Allowable Annual Cut
regulating policies may be exacerbating the wood supply issue. The potential to
improve forest yields by silvicultural practices and the management of stand harvest
cycles could be significant. This needs to be examined by yield analysis. Any
adjustment to the AAC — in either direction — can’t be justified until these deficiencies
in the yield analysis process are rectified.

The Forest Resources Commission further believes that the yield analysis process is
too inflexible. At present, the process results in an Allowable Annual Cut determination
before the Timber Supply Area plan is developed. As a consequence the timber harvest
goal is set without adequate consideration of the other forest management goals, and



the protection and enhancement of all other values could be compromised. It then
becomes difficult to develop a Timber Supply Area plan that equally considers all the
renewable forest resource values. The sheer size of the Timber Supply Area, which can
include several Forest Districts, also creates difficulties. Smaller forest planning units
based on the Forest District boundaries would be more manageable, and would conform
with units to be used by Local Resource Planning Groups as described in the chapter on
Land Use Planning. The Forest Resources Commission recommends that a Forest
District Planning Committee be formed with the responsibility of preparing the forest
management plan for each Forest District.

Using smaller units will also have a beneficial effect on determining AACs as it will
project with greater reliability the sustainable harvest by unit. The Forest Resources
Commission believes that determining AACs on the smaller supply block levels, and
then adding them together will produce a far more accurate picture of feasible harvest
supply from the forest than doing the reverse — that is determining the AAC for the
TSA and then dividing the total by the supply block areas to produce the AACs for the
smaller units. However, present harvesting levels might have to be reduced to reflect
the forest composition and age class distribution on the smaller land units.

Both the yield analysis and the District Forest Management Plan need to be carried
out as one planning process. Yield analysis can be used in an interactive process in
developing the forest management goals for the Timber Supply Area.

The responsibility for completing the yield analysis process is currently shared
between the local Timber Supply Area Committee and various branches of the Ministry
of Forests. But divided responsibilities and different levels of authority cause lengthy
delays, and a yield analysis can take five to seven years to complete. As a result, Timber
Supply Area plans are rarely finished, are soon outdated, and are unresponsive to
changes in the economy and market cycle.

Resource management opportunities need to be defined for each Forest District

opportunities and the social values and costs at a local level within a provincially
acceptable strategy.

The Forest District Planning Committee must be accountable for completing the
yield analysis and preparing the District Forest Management Plan. Representation on
the committee needs to be expanded to broaden public involvement. The Comumnittee
would have the authority to acquire the multi-disciplinary expertise required to prepare
the forest management plan. To be effective strategically these plans must be prepared
and updated every five years.

The yield analysis would be completed within the framework of some general
principles and procedures. This would include a structure that is responsive to changes
in strategies or assumptions. The Committee must develop a thorough understanding
of the impact on short and long term wood supply of integrated resource use goals. It is
also important that the management assumptions be monitored during the
implementation of the forest management plan.




The Forest District Planning Committee should also have the responsibility for
developing the Allowable Annual Cut recommendation. The Committee would
solicit comments from all levels of the resource ministries and from the public.
As a final step, the Committee would present to the Provincial Forester a
recommended Allowable Annual Cut that has been developed by consensus.

The Forest Resources Commission recommends that:

87. the Allowable Annual Cut of Timber Supply Areas or Tree
Farm Lic¢ences not be raised or lowered until and unless new
timber inventory data and subsequent yield analysis clearly
justify an adjustment, except in those obvious cases where
current information strongly support a change;

88. the Allowable Annual Cut for Timber Supply Areas and Tree
Farm Licences be determined within the context of the forest
management goals for all values on the management unit;

89. the yield analysis task be changed to become an integral
part of the process of developing a forest management plan
rather than used solely to determine Allowable Annual Cut;

90. Forest District Planning Committees be formed with the
responsibility to prepare District Forest Management Plans.
The representation must include technical specialists and
the public;

91. the yield analysis task be decentralized and become the
responsibility of the Forest District Planning Committee.

4. Ministries and Agencies Responsible for
Inventory Development

As outlined in the first section of this chapter, a wide variety of ministries and
agencies are responsible for collecting inventory information for a number of forest
resource uses, or uses that might affect the forest resources. The following is a brief
description of those responsibilities.

¢  Sub-surface inventories of mineral, petroleum, natural gas and geothermal
resources in the province are kept by the Ministry of Energy, Mines and
Petroleurn Resources. These consist mainly of computerized data bases and
maps. This information becomes important when exploitation plans, such
as petroleum exploration and production, potentially impact on the
resources above the ground.

¢ The Ministry of Forests maintains a timber inventory of all the Crown forest
land in the province, as well as a rangeland capability inventory. An
inventory of recreation potential has also been completed and the Ministry
is currently focusing on identifying wilderness values.

¢ The Ministry of Crown Lands maintains the Crown Land Registry
Information System and is the lead agency for the development of a



provincial information strategy. The Ministry has several resource
inventories on the capability of Crown land for various uses which were

* The Ministry of Environment has extensive map inventories and data bases
for numerous resource values. These include lake inventories, river and
stream inventories, wildlife population, critical fish and wildlife habitat
mapping, water quality sampling, biophysical habitat, a network of snow
survey stations, stream flow stations, soils data base, climate data base,
vegetation data base and flood plain mapping. The level of detail and
information has depended on how critical the management need is. For
example, wildlife inventory has been concentrated on ungulates as they are
important game species.

e The Ministry of Parks keeps resource inventories, such as wildlife
populations and vegetation mapping of Provincial Parks, for planning and
management purposes.

e The Ministry of Tourism keeps a rudimentary province-wide tourism
resource inventory and will inventory tourism values in areas where land
use conflict occurs.

e The Ministry of Transportation and Highways maintains records and maps
of the provincial highways network.

¢ The Ministry of Municipal Affairs, Recreation and Culture maintains a
record of archeological sites and is initiating an historical resources data
base. No inventory of cultural values on forest land exists.

¢ The Ministry of Native Affairs has information pertaining to Indian Reserves
and to Native land claims.

« The Royal B.C. Museum makes and maintains inventories of animals and
plants in areas throughout the province, including potential parks,
ecological reserves and areas of biological significance,

* The B.C. Assessment Authority keeps information on timber inventory and

soils of private forest land for preparing property assessments.

e B.C. Hydro has information concerning reservoirs and transmission line
corridors in the province.

« B.C. Rail has information relating to rail routes throughout the province.

* The Ministry of Agriculture and Fisheries has completed a coastal
biophysical inventory for marine finfish for the South Coast. The
Agricultural Land Commission has inventories of soil type, cover and land
use within the ALRs.

¢ The Federal Department of Fisheries and Oceans maintains an inventory of
the anadromous fish resource and habitat. The Water Survey of Canada
manages the jointly funded federal-provincial stream flow network program.

¢ The Federal Department of Indian and Northern Affairs has information
concerning Indian Reserves and Native land claims.







8. FOREST PRACTICES

1. Introduction

The clash between the traditional economic values of resource development and the
new, much broader values is most evident in public attitudes towards timber harvesting
and other related forestry practices. By far the most visible component of industrial
forestry, timber harvesting techniques have become the symbol of what many British
Columbians feel is wrong with current forest management systems.

Obviously, when a forested area is clearcut (a harvesting technique that involves
removing all the trees in a given area) the change is immediate and dramatic. Even the
most ardent supporters of the practice of clearcutting will readily concede that, at least
for the first few years, it doesn’t look pretty. As a result, the debate over harvesting
techniques has often become quite emotional, with many concerned people calling for

i i i ther, less visuall
intrusive harvesting techniques.

In coastal regions, harvesting techniques were historically based on technical and
economic criteria, rather than on ecological, silvicultural and aesthetic criteria.
Harvesting policies and philosophies have been kept separate from forest management
policies and philosophies. As a result, management for other values — now considered
important by society — was not actively considered until after the harvesting activities
had already taken place. Within the last 20 years, the situation has improved, and steps
have been taken to require consideration of other values before harvesting plans are
approved. In the Interior, harvesting and forest management have always been more
closely coordinated than on the coast. Nevertheless, there is still much more to be done
in both regions.

As the enhancement of all forest values through the practice of Land Use Planning,
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approach, so too, does the practice of determining timber harvesting techniques.
The Forest Resources Commission has heard wide-spread concerns that values are
being lost or not considered within a centralized, administrative forestry whose main
concern is timber production. An ecologically sound and socially responsive forestry is
now required. This chapter examines ways of ensuring that socially responsive forestry
is practiced.

2. The Need for Established Practices

Much of the public’s confusion over what is or isn’t good forestry can be traced to
the fact that there is no universal code of practice that covers all the aspects of
harvesting and silviculture. It is there in pieces. The Forest Act requires

“environmentally sound practices,” but does not spell it out in sufficient detail. The




Professional Foresters Act establishes standards for the conduct of foresters, but
specifically precludes them from having any authority over timber harvesting and
road construction. The requirements and standards of the recently-introduced Pre-
harvest Silvicultural Prescription (PHSP) perhaps come closest, but are site-specific
rather than general. There is a need for a single code that governs all the elements of
good forest managefnent, such as:

« the choice of clearcutting or selection logging as a harvesting system within
the silvicultural prescription.

¢ the size, distribution and timing of clear cuts.

¢ approaches to be taken during harvesting to consider a wide range of other
values, such as water in community watersheds, estuaries, streams and lakes;
wildlife habitat and migration corridors; areas of high visual or recreational
value; special soils or soil cover areas; slope instability.

The Forest Resources Commission has concluded that while many of these
standards exist in different parts of different statutes, it would be valuable to
amalgamate them in one code of practices. The general provisions of this code should
recognize the need for site-specific determinations of actual procedures. A new, stand-
alone Forest Practices Act is the appropriate mechanism for this amalgamation.

Development of a single code of practice will establish a minimum standard
of forest management essential to the Vision Statement’s goal of enhanced
stewardship. It will also provide a clear standard by which the performance of
forest managers can be measured through the independent audit process
{outlined in the chapter on tenures.)

The Forest Resources Commission recommends that:

92. A ssingle, all-encompassing code of forest practices be estab-
lished through the introdaction of a Forest Practices Act.

3. Biological Diversity

The Forest Resources Commission heard many concerns about the impact of
clearcut harvesting and the subsequent replanting of harvested areas with one or a few
types of tree species. Such practices, it was argued by some, reduce biological diversity,
create ‘monocultures,’ and increase susceptibility to disease or insect attacks. Perhaps
more than any other environmental issue, the threat of loss of biological diversity,
especially that caused by deforestation in the tropics, has fired the public’s imagination.
It is important to separate the fact from the emotion in this debate.

British Columbia has one of the most ecologically-diverse landscapes in the world. It
includes greater ecological diversity than many areas that are significantly larger. More
than two thirds and perhaps as much as three quarters of all the ecological diversity in
Canada is represented in B.C. Four out of the five major types of world climate are
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represented in the province with a corresponding diversity of vegetation that varies from
arctic and alpine tundra to broad-leaved evergreen and deciduous semi-Mediterranean
vegetation, and from semi-arid/semi-desert grasslands to temperate rain forest. Within
each of the major climatic belts there are climatic variations great enough to result in
significant ecological variation. These are called biogeoclimatic zones.

Timber harvesting in British Columbia has been unfairly equated with deforestation
in the tropics. Global concern about reduced biodiversity in the tropics is likewise
applied to the forests of our province. The comparison is an unfortunate one, if for no
other reason than that land in the tropics is being cleared for agricultural purposes,
while B.C. forested land is systematically replanted after harvest. In view of the wide-
ranging opinions on this topic, the Commission believes it is important to provide a
basi 1 i £ what biodiversity is in the B.C. .

In British Columbia, tree species diversity varies greatly from one part of the
province to another. While B.C. has a lot of different ecosystems in its different
regions, the biodiversity of each ecosystem in itself is relatively low by world standards.
While those statements are related to trees, the biodiversity of other plant, animal and
insect life generally corresponds to the number of tree species.

Different plant and animal species are found in different stages of any
particular ecosystem type. Each plant species has its own particular soil and climatic
(including microclimatic) requirements and tolerances. Each species of animal has its
own habitat requirements (largely, though not solely, a function of the plant
community), and will, therefore, react uniquely to any man-made or natural
disturbance. In considering the ecological constraints on harvesting methods and
frequency, the forest manager must evaluate the successive stages of change that will be
caused by logging and silvicultural activities.

The patterns of change in all types of plant, animal and insect life are as varied as
the ecosystems on which they take place and are affected by the different types,
frequencies and intensities of disturbance. No generalization about biological diversity
is accurate for more than one or two biogeoclimatic zones, and sometimes won't apply
even to different areas within one biogeoclimatic zone.

Ecosystems are complex and dynamic. The life forms they contain are highly
variable, both with time and from site to site. Components (like the soil) that
determine which plants can grow are less variable over time, and less affected by man-
made or natural disturbance. Therefore, the same kinds of plants will usually grow back
after a disturbance, unless the climate changes dramatically or the soil make-up changes
dramatically. However, we judge the recovery of the ecosystem back to its full potential

hy-the variety o e form at-come back.—Tounderstand theimpacto mbe
harvesting, we must understand the degree to which the physical and chemical
conditions of the particular ecosystem have been altered, and the extent to which its
ability to fully recover has been changed.




4. The Tree Crop Production Cycle: Silvicultural Systems

Timber harvesting, regardless of the technique employed, cannot be viewed in
isolation. In a managed forest, it is one component of a growing cycle that spans
between 60 and 120 years. As the forest matures from seedling to full-grown tree, a
number of silvicultural treatments are applied to generate the best possible mix of tree
species and maximize the biological growth rates. All these components are
interrelated, and the harvesting technique ultimately selected will be governed
by these many factors.

To suggest, therefore, that any particular harvesting system is all good,
or all bad, fails to take into account these many interdependent factors. Harvesting
systems must be selected after consideration of all these factors and modified to take
into account many other variables, including the non-commercial values society now
feels are important.

Tree crops can be grown under one of two major types of silvicultural system:
even-aged and uneven-aged. In an even-aged, managed forest there is a final harvest in
which all or most of the trees are removed. Whether or not the new trees are planted,
regenerate naturally, or are a combination of the two, they will all grow at approximately
the same rate, and mature at about the same time. They are all harvested and the cycle
starts all over again. In an uneven-aged managed forest, only the large, mature trees are
harvested, leaving smaller trees to continue growing. This is not to be confused with
highgrading, in which only the best specimens are taken while weaker, inferior trees are
left behind. There is always a significant forest canopy, harvesting takes place more
frequently, and there is always a mix of old and young trees.

Each system has its advantages and disadvantages, and each system is appropriate
given the right circumstances. Traditional uneven-aged management may be
appropriate for shade-tolerant tree species, for protection forests, in hot, dry climates,
for some sub-alpine forests, for forests in which frost creates regeneration problems, or
for areas where certain wildlife, watershed, recreation, soil, or other values require a
permanent forest cover. Traditional even-aged management is generally more
appropriate for tree species that need full sun, for forests with moderate climates or cold
soils, and in situations in which it is undesirable to have harvesting equipment entering
the forest too frequently because of soil compaction, damage to tree roots, and
accompanying insect, disease and wood damage problems. It is also beneficial for
wildlife adapted to prosper in disturbed ecosysters, whether the disturbances are man-
made through harvesting or occur naturally from forest fires, wind storms, etc.

Research in Western Oregon has identified new silvicultural systems that do

not fit neatly into the traditional even-aged vs. uneven-aged dichotomy. This “New
Forestry” attempts to incorporate silviculture with the other ecological and social
values in the forests.

New Forestry attempts to conduct timber harvesting in a manner that preserves and
enhances values such as water, energy and nutrient cycles. For instance, where



traditionally large organic debris has been removed from the forest floor after
harvesting, the New Forestry recognizes the value of this debris for water retention and
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ercsion-control,-as-well-as-itsrole-in-the-nutrient cycle—Similarly, largedead trees and
snags that were removed as a worker safety consideration, are left standing for cavity
nesting birds and wildlife.

Critics of New Forestry point out that the smaller, more dispersed clearcuts need a
much larger forest area to support the same volume of harvest. That, in turn,
necessitates much longer road systems, which pose their own particular set of
environmental problems. Other disadvantages include the cost of repeated entry for
harvesting, the acceleration of tree loss from windfall, proliferation of insect
infestations and diseases such as mistletoe, susceptibility to forest fires, brush buildup,
and safety hazards from snag trees left standing.

Throughout this report, the Forest Resources Commission has recognized the need
for managing the forests for all values and the need for an ecological basis for forest
harvesting practices. The Commission believes that substantial research, both in

universities and inthe field, must be undertaken to develop or refine appropriate
silvicultural systems across British Columbia.

Even-aged Management

A site with all the trees removed — either from clearcut harvesting, wind, fire,
or other natural causes — is regenerated, either naturally or by planting seedlings.
“Pioneer” species such as lodgepole pine self-regenerate readily after clearcut logging
or wildfire. Natural regeneration can be used if, in harvesting the original mature
forest with care, seedlings and saplings are already established in sufficient quantities.
Alternatively, a scattering of ‘seed trees’ may be left standing to regenerate the
site naturally.

Natural regeneration is susceptible to seed predation, weed competition,

bad seed years, and other factors that may cause regeneration to fail. Therefore,
there has been an increasing dependence on the planting of nursery-grown seedlings.
Planting also allows foresters to change or add tree species, establish ‘genetically-
improved’ seedlings of the same species, and use harvesting methods that mitigate
against natural regeneration. Much of the recent planting has been to reforest ‘not
satisfactorily re-stocked’ (NSR) areas where plantations or natural regeneration failed
in the past.

Until the new trees have grown taller than competing types of vegetation, weed
control may be necessary. Once the new tree crop is well established, it should be
‘spaced’ in much the same manner as a gardener might space a carrot crop. The
remaining trees grow more rapidly. The number of trees that constitute ‘adequate
stocking’ varies greatly as a function of stand age, ecosystem type, and species (e.g. 400
trees per hectare are adequate in a young ponderosa pine forest, but 1500-1800 trees per

hectare are needed in a young lodgepole pine forest in the Southern Interior.)




As the trees continue to grow, the smaller ones will begin to wither as their
healthier, stronger companions shade them. In order to further stimulate the growth of
the stronger trees, the smaller ones can be harvested in a commercial “thinning”
program — providing a small volume of wood for processing and space to grow for the
remaining trees.

The final clearcut harvest removes the present crop and prepares the site for
regeneration. All final h;frvesting should be designed with the regeneration needs in
mind. In fact, harvesting now cannot proceed until a regeneration plan, called a Pre-
harvest Silvicultural Prescription (PHSP), has been prepared and approved. This
area that is to be harvested. It includes a recommendation about the type of equipment
that should and should not be used, the type of site preparation treatments that are to
be applied, and the method of reforestation, including natural regeneration or planting,
the species and type of seedling for planting, and the spacing and stand maintenance
activities that should be undertaken.

Uneven-aged Management

Uneven-aged management attempts to maintain the full range of desired tree age
classes over relatively small areas. There is always a forest cover of some size and scope,
as the trees are never all harvested at once.

There are several different silvicultural systems for managing an unevenaged forest:
a. Single tree selection system: individual large trees are harvested and

smaller trees are cut in a manner that maintains a desired age and size-
class distribution and structure in the stand.

b. Group selection system: small groups of trees that are similar in
size and age are removed at one time, creating small patches of
even-aged regeneration.

C. Shelterwood system: multi-storied systems in which the forest may
have two or more distinct crown levels representing two or more age
classes of trees, rather than a mixture of all age classes.

There are significant benefits to using selection harvesting techniques. The forest
maintains an appealing visual appearance over the entire cycle of growth and

harvesting. Wildlife habitat conditions remain fairly stable over time, benefiting species
of animals that are favoured by continuous cover of multi-storied forest. It is a good
system for very small forest units because a small supply of logs can be harvested
continuously, rather than intermittently. Additional harvesting costs can be offset by
lower site preparation and planting costs. Snow melt is easier to regulate. Biological
diversity doesn’t fluctuate as much in the short term.

But stacked up against these significant advantages are some equally significant
disadvantages. Harvesting operations take place much more frequently, leading to a



wide range of environmental impacts on the whole ecosystem. Damage is done to the

compaction on fine-textured materials, and gully erosion on steeper slopes. More roads
are needed, and on some steep hills they may take up a substantial portion of the site.
The lower voiume of logs removed at each harvest will generally increase the cost of
harvest per cubic metre.

If forest management is to be successful, the harvesting and silvicultural systems
used must be fully integrated and ecologically sound. They must also be based on the
needs of the full cycle or rotation of the forest — and not on short-term considerations,
whether they be economic or aesthetic. Selection logging techniques used in Sweden’s
spruce and pine forests in the first half of this century led to a significant degradation of
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pleasing forest with rates of growth significantly below those in forests that had been
clearcut and fully replanted. The Swedish government responded by making clearcut
harvesting techniques mandatory for the final harvest.

The Forest Resources Commission has concluded that in most of B.C.’s commercial
forests, silvicultural considerations alone will point to clearcut harvesting techniques on
even-aged stands as the most ecologically sound. As has been the experience in
Sweden, selection harvesting in uneven-aged forests at cold northern latitudes does not
result in a healthy, productive forest. Nevertheless, selection harvesting is an
appropriate system in some Interior dry-belt regions.

Whichever harvesting and silvicultural system is used, forest management must
reflect the physical condition and soils of the particular site, the ecological requirements
of the forest plants that are to be grown, and the habitat requirements of a broad
spectrum of animal and microbial species. These factors will determine the chioice of
the harvesting system. If a clearcut system is chosen, it will also determine the size of
the clearcut. The clearcuts will be further modified by other, non-ecological factors
such as aesthetic values. In addition, harvesting systems in forests that surround parks,
wilderness areas, and ecological reserves should be given special site-specific attention.
The harvesting and silvicultural system used in B.C. is now required by law to be
decided prior to harvesting decisions on the basis of an ecologically-based pre-harvest
site assassment. This should lead to a reduction in the number of conflicts caused by
timber harvesting in the future.

The Forest Resources Commission recommends that:

93. timber harvesting should be conducted in an ecologically
sound manner;

-~ 94, the choice of forest harvesting system reflect the physical




and biological capabilities of the site, the requirements of
the trees that are to be grown, as well as the impact upon
other forest values through time;

95.  "if even-aged management is the silvicultural prescription,
the site and site condition should determine the size and
dispersion of clearcuts. These, in turn, should be modified
by the consideration of other non-ecological factors such as
aesthetic values;

96. the rate of harvesting must be designed to retain local and
regional biodiversity throughout the rotation and reflect
the management goals for all values.

5. Forest Roads and the
Environmental Impact of Harvesting

While much of the blame for environmental degradation in timber harvesting is

placed o harvesting techniques, in fact many of the environmental problems are
related to the access roads. An intimate part of any harvesting system, a road network is
equally important for forest renewal and forest protection. It also provides many
benefits for some kinds of forest recreation.

The major haul roads are generally well built and maintained. Unfortunately,
secondary roads, spur roads, and other temporary roads have sometimes been poorly
constructed, poorly located, poorly drained with inadequate culverts, poorly
maintained, and poorly ‘put to bed’ for the period of several decades between their use
for silvicultural or other management activities.

In the past, the high cost of roads and the risk of windstorms blowing down
remaining trees encouraged the practice of ‘progressive’ clearcutting. In this practice,
new clearcuts were created adjacent to the previous clearcut, ultimately creating one
large clearcut. This practice kept road costs down, minimized the environmental

impact of roads, and reduced the number of trees susceptible to windthrow. But
progressive clearcutting can be aesthetically unattractive and cause wildlife problems.
In some climates and with some forest types it can create difficulties in natural tree
regeneration and alter river flows and fish habitat. If the clearcuts are small and
elongated, progressive clearcutting is no different from strip clearcutting. This is a
widely used and well respected silvicultural system in Europe.

In the early 1970s, progressive clearcutting on the coast was stopped and replaced
with a system in which only 50 per cent to 60 per cent of a valley would be logged in
pieces on the ‘first pass.” Once the new trees in the cut areas have matured to the point
where the land once again looks forested, the remaining areas may be harvested, subject
to constraints for wildlife or other resources. More rapid removal of these remaining
stands may be permitted in case of windthrow, fire, or insect attacks. If the “green-up”
period is short, a valley may look much the same after the second or third ‘logging pass’




as it would at the same time after a progressive clearcutting system, and the effects on
other resource values may be similar. Where the green-up period is long, causing the
iff loggi 1 i h of t} . ] i1

mosaic of different aged stands.

A significant number of people and groups have argued that clearcut logging
techniques should be replaced with selection logging, where only some of the trees are
harvested in any one operation. While the forest canopy might look better, selection
logging techniques require more and longer roads with their associated environmental
risk. There is also an increased risk of site and environmental damage — particularly in
steep mountainous terrain where up to a third of the site may be occupied by skidroads.
In contrast, clearcutting with cable yarding may require only a small percentage of the
area in roads.

The Forest Resources Commission has concluded that, in many cases, environ-
mental damage is caused more by improper road construction and maintenance than
by any particular harvesting technique. Therefore, increased emphasis should be given

Roads constructed initially for timber harvesting become access roads for other users
of the forests. Integrated resource management plans should pay particular attention to
the impact on other forest values of increased access. Certain wildlife species and
environmentally-sensitive ecological systems may not be able to tolerate significant
increases in numbers of people. The choice of timber harvesting system in areas adjacent
to sensitive wildlife or ecological systemns should emphasize the shortest road system
possible, and these roads should be reclaimed following harvesting and replanting.

The Forest Resources Commission recommends that:

97. increased emphasis be given to harvesting systems that
minimize the number and length of forest roads;

98. increased emphasis be given to other resource access
management in planning forest roads;

99. where access provided by logging roads endangers
environmentally-sensitive areas or wildlife habitats, these
roads should be reclaimed.







9. EDUCATION

1. Introduction

The Forest Resources Commission has recommended the establishment of an
integrated management system for B.C.’s forest resources — from Land Use Planning
through a new Ministry of Renewable Natural Resources, through changes in tenure
rights and the way forest management is financed. Those who work in forest-related
industries and services must be well trained and possess a thorough understanding of
the role they play in that system. Public involvement must be comprehensive at all
stages in the system, and effective public involvement demands an informed public.

The key to the smooth operation of this new system and the corresponding
enhanced stewardship promised in the vision statement, is education. At all levels —
from public education at the primary, intermediate, and graduate levels, through job
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resource requires a thorough understanding of the issues involved and the choices that
must be made.

From the comments and questions of virtually everyone who appeared before the
Comumission, it is clear that much more must be done in the field of education. The
interest shown in this topic was so compelling that the Commission made public
education recommendations in its July 1990 Interim Report.

2. Public School Curriculum

A large number of people and advocacy groups at the Forest Resources
Commission’s many public meetings expressed concern about the lack of course work
and teaching materials related to forest ecosystems and various forest management

practices. There was general consensus that the social, environmental and economic
importance of British Columbia’s forests is not being reflected in the public school
curriculum. In its Interim Report, the Commission stated:

“...the Commission believes that greater emphasis is needed in the curriculum throughout
the primary, intermediate and graduation years on the overall importance of the resource
industries, particularly the forests, to the social structure and to the economy of the Province.

“The Commission believes that the educated public of this Province should understand the
importance of our forest industries in shaping the Province, in maintaining certain
communities, in providing for services such as health and education, and generally in helping to
maintain a lifestyle unequalled in most areas of the world.

“The public should also have a better understanding of forest practices, why they are used
and what their effects are.”




Accordingly, the Forest Resources Commission recommended that:

ini i irected to include significant

information about the importance of the resource industries to
the Province of British Columbia, particularly the forest
resource, and to include accurate balanced material about forest
management practices at all levels of the curriculum.

The Forest Resources Commission is pleased to note that the recommendation put
forward in the Interim Report and restated above was immediately accepted and is
being acted upon by the Ministry of Education. Efforts to develop a thorough and
balanced public school forestry curriculum have been initiated and are ongoing. The
Commission wishes to emphasize that the curriculum it envisages will lead to a
balanced understanding of the economic, environmental, and social importance of all
renewable resource values.

A Ministry of Education response to this recommendation is attached to this report

3. Public Information

Expanded formal education programs will deal with the need for good student and
professional training through appropriate curriculum, but will have little effect on the
general public. Throughout this report, the Commission is calling for a greatly
increased role for the public in all forest management issues — from Land Use Planning
down through specific resource decisions. An informed public is essential to the success
of public participation.

Both government and industry are currently operating a variety of public
information programs designed to give average people a better understanding of the
forest management issues society faces. These programs include
mills, forest operations, and demonstration forests, as well as publication of brochures,
pamphlets, etc.

These types of programs provide a valuable source of factual information for the
public. They also provide an opportunity for the public to get “first hand” information
from foresters and other professionals in a cooperative environment. In view of the
increase in the level of public participation in Land Use Planning and forest
management, the Commission believes that both industry and government should
expand these programs wherever possible.

The Forest Resources Commission recommends that:

100. public information and education programs conducted by
all forest user groups be expanded wherever possible.

S




4, Certification of Forest Workers

The best system in the world is worthless without the skill and dedication of the
men and women in the field who must, on a day-to-day basis, carry out the multi-
faceted policies determined to be in the best public interest. Ultimately, success in
achieving the goals of the Vision Statement will depend upon the skills, experience and
understanding of those who work in the forests.

With that in mind, the Forest Resources Commission asked government, industry
and environmental organizations to cite specific examples of good and poor harvesting
practices across the province. Commission members then visited these sites to see
firsthand what is good and what is bad about current forest management practices. We
saw a large number of good forestry practices and many thriving new forests. We also
saw many examples of poorly executed harvesting systems, use of the wrong system,
poor practices on the sites themselves, and areas where the forest had not been properly
regenerated. For example: some forests were “highgraded,” where the best and biggest

trees were cut leaving behind the inferior trees and a thoroughly degraded forest; flat
valley bottoms were clearcut, leading to a rise in water table that reduced the capacity to
support another crop of trees; and finally, roads were improperly constructed, landing
areas were too large, and improper use of heavy machinery compacted the soil and led
ultimately to excessive erosion.

The majority of problems associated with harvesting systems are now being
addressed by the Pre-harvest Silviculture Prescription (PHSP) — which is essentially a
comprehensive plan that must be approved before any harvesting can take place. But
poor practices caused by lack of knowledge and understanding at the field level can
defeat the best plans and systems. In British Columbia we are well beyond the point
where “learning on the job” in the absence of formal training and apprenticeship
programs is an acceptable training technique. Thorough and intensive training must
take place before workers are placed in the field.

The Forest Resources Commission considered an option of proposing that all forest
workers be required to undertake training in forest management and timber harvesting
practices, as well as forest ecology. The program would lead to certification prior to
their being allowed to work in the forests.

However, the Commission ultimately concluded that rather than impose yet
another level of regulation on the forest industry, it should leave the responsibility for
proper training and accreditation with the industry. This can take many forms,
including the more extensive use of apprenticeship systems. Forest tenure holders will
be obliged to manage the forests for a full range of values. Their management practices
will be subject to audit, and failure to pass these performance audits could lead to loss
of tenure. It will be in their own best interests to ensure that the security of their tenure
is not jeopardized by improper practices or poor worker training.

Nevertheless, the Forest R
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industry and labour organizations should begin to develop voluntarily forest training




guides and educational materials that would be broadly distributed and available to new
forest workers. Eventually an industry-wide educational standard and a voluntary

industry certification program could be established.

The Forest Resources Commission plans to monitor the progress that is being made
in introducing a voluntary industry program and prepare subsequent reports.
The Forest Resources Commission recommends that:

101. government, in cooperation with industry and labor
organizations, develop a voluntary training program for
forest workers that will eventually lead to certification and
become a standard for forestry employment.

5. Technical and Professional Education

Enhanced stewardship of the forest resources has been a constant theme throughout

thisTeport. A Land Use Plan has been proposed that will permit an evaluation of the
capabilities of the province’s land base to attain social goals and retain important forest
values. A management and financial structure was detailed that will ensure that the full
range of values is reflected in forest management, and will provide the financial structure
and commitment to achieve those management goals. A forest tenure structure was
developed that would provide greater security and incentives to existing tenure holders.
As well, it would increase the diversity of tenures and management practices in the
forests while making management performance a condition of retaining tenure.

All this will require a major expansion and change in direction in the approach to
technical and professional training. Technical and professional graduates will need a
much broader range of skills and knowledge than they are currently being given.
Existing professionals will need to upgrade their skills. All this will place a tremendous
strain on both the existing core of professionals in a number of fields, and on the

teaching institutions and the curriculum they offer.

The development of land capability information, new resource inventories,
intensive silviculture and a better understanding of the inter-relationship of the various
forest values under intensive, integrated resource management will require a new
diversity of resource managers and resource management skills.

The Forest Resources Commission believes that as the emphasis is broadened on
forest resource education at the public education level, so too, must it be broadened at
the technical and professional level. Just as forest management must become multi-
disciplinary in approach, the training programs for tomorrow’s forest managers must be
complementary and coordinated.

It is equally important that services and facilities be available in the various regions
of the province, as there is already a strong demand for local access. Students want to
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be able to continue their studies beyond the secondary schoollevel withouthaving to
move to Vancouver or Victoria.



Three provincial colleges have already committed to offering first year degree credit
programs that are acceptable to the University of British Columbia’s Faculty of Forestry.

Four cotleges offer diploma programs-in forest-technology, and the British Columbia

o7
Institute of Technology has a natural resource management program. Simon Fraser

University offers a graduate program in natural resource management through the
School of Resource and Environmental Management.

The Forest Resources Commission concluded that college and technical school
resource management courses will need to be expanded to meet future demands, and
must be broadened to reflect integrated resource management objectives and skill
requirements. A high degree of cooperation and coordination between college and
university programs should be encouraged. Expansion of the availability of transferable

university credit forestry course work to more colleges and to second year course Work
should be a goal.

The emphasis on integrated resource management, and the resolution of conflicts
over resource use, will create a strong demand for people with specialized resource

management skills. As competition for limited resources comntirmues to-expand, more
skilled negotiators and mediators will be needed. The Forest Resources Commission is
of the view that the training of mediators and the development of a conflict resolution
process must be initiated.

The Forest Resources Commission also heard a great deal of support for a new Forest
Resources Management Faculty at the new University of Northern British Columbia.
Concerns were raised that a new faculty would draw down funding for the forestry
faculty at the University of British Columbia, and that there might not be sufficient
employment opportunities for graduates of both schools. The Commission believes
that the integrated, intensive forest management envisioned in this report will require
many more professional resource managers with a broader range of skills than we
currently have, particularly in the Interior. B.C. will need university trained resource
managers in the same numbers, proportionally, as are currently working in those areas

of the world where intensive management is now practised.

TABLE 10
University Trained Foresters - International Comparison

Region Estimated Hectares/Forester
United Kingdom 2,900
Norway 14,000
Sweden 17,000
United Sates 17,000
Canada 128,000
British Columbia
Coast 9,000
Southern Interior 24,000

Northern Interior 54,000




The Forest Resources Commission believes that a new Faculty of Forest Resource
Management could develop its own forestry degree program with its own forest
ialization.” The Northern Faculty of Forestry Commiittee, in its :

September, 1989 report, recommended three major components for the new faculty: i

“The faculty will produce high quality field foresters with a solid grounding in
integrated resource management together with communication and business skills.

“The faculty will be a centre of excellence in the management of forests of
northwestern Canada combining under-graduate and graduate studies, upgrading for
technical school graduates, continuing education for practicing professional foresters, !
and basic and applied research; |

“The faculty will be intimately linked to the forest community in all its endeavors,
through faculty and student interaction with government, industry and interest groups.”

The Commission believes the recommendations of the Northern Faculty of Forestry
Committee represent a good blueprint for the development of the faculty.

i fer, the Forest Resources Commission believes that a strong

demand for a broad variety of forest management skills and expertise will evolve from
the recommendations of this report. A high degree of cooperation between the existing
university forestry and resource management programs and the proposed Faculty of
Forest Resource Management should be encouraged.

!

The Forest Resources Commission recommends that:

102. the availability of university level credit courses in forestry
be extended to more regional colleges and be expanded to
include both first and second year level courses;

103. a Faculty of Forest Resource Management be established at
the new University of Northern British Columbia;

104. the training of mediators and the development of a conflict

resolution process be initiated;
~ resolution process be initiated;

105. the training of professional forest managers be expanded to
include a broader range of skills, including more
environmental training and training in public participation
and conflict resolution techniques.

6. Research and Development

The Forest Resources Commission’s recommendation for a comprehensive new
approach to forest resource management is based, in part, on a firm belief that there is
much more to be learned about the complex ecosystems of the forests. As our
knowledge base grows, so does our ability to manage effectively the many resources and
values the forests represent. The same can be said of the potential for developmg new
products or processing at s

ultimately harvested.
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That knowledge can come only from research and development. The Forest
Resources Commission believes it is imperative that the continuing development of the

graduate program- of the Faculty of Forestry at U.B.C. as a centre of excellence must be

supported. The proposal for a Centre for Applied Conservation Biology, under U.B.C.’s
Faculty of Forestry, is exactly the kind of program the Commission has in mind.
Research is also needed in areas such as:

a. Developing growth and yield information for all varieties of trees in
managed stands all over the province. This information is vital for
determining how many trees can be harvested at what optimum age.

b. Determining what techniques to use to manage a stand of trees for old
growth characteristics.

(o Learning the impact of various silvicultural systems — harvesting,
planting, etc. — on other forest values such as water, fish habitat,
recreation, etc.
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iversification and stability of the
provincial economy of such forest uses as tourism, recreation, hunting,
guiding, etc.

e. Discovering the implications of various forest management practices
on such things as employment and community stability.

The rapid growth of much of British Columbia’s forest product manufacturing was
based upon a relatively narrow range of “commodity” products — market pulp, paper,
newsprint, and dimension lumber. While some companies have used the financial
strength developed from these product lines to conduct long-term research into the
development of higher value products, the majority have not. As a result, research and
development in B.C.’s forest products industry is still quite low by world standards.
And because many B.C. forest companies are foreign-owned, much of their research is
done outside B.C.

A surge in the expansion of specialty products manufacturers in recent years is a
reflection, in part, of the availability of forest licence allocations under the Small
Business Forest Enterprise Program and opportunities to fill niche markets in areas such
as Europe and Asia.

The Forest Resources Commission believes that opportunities for expansion and
diversification in specialty product manufacturing will grow as its proposals for woodlot
licences, community forests, and an expanded log market are introduced. The fibre
resource will be allocated to its highest and best use, increasing the returns to the forest
and to the public owners of the resource. But it will need some help. Perhaps the most
pressing problem faced by the small business manufacturing sector is a lack of
information related to foreign market demands. While this type of information is
readily available for standard forest product commodities, it isn’t available for specialty

products.—Thelack-of such information will inhibit opportunities for small scale

projects across the province.
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Governments and industry associations are best suited to generate this kind of
international trade information. The Commission believes the development of an
up-to-date data base should be a priority.

The Forest Resources Commission recommends that:

106. continued support be given to the development of the
Faculty of Forestry at U.B.C. as a centre of excellence in
forestry;

107. major efforts be undertaken by governments and industry
associations to expand the market and product specification
information available to the developing secondary
manufacturing industry in the wood products sector.
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10. PUBLIC PARTICIPATION IN FOREST

~— PLANNING AND MANAGEMENT

1. Introduction

The evolution of democracy has seen an interesting divergence in the concepts of
participatory democracy and representative democracy. Simple “town meeting” styles
of government — where all electors gather together and vote on the issues of the day —
became too cumbersome and inefficient as societies grew in size and complexity.
Representative govemmehts evolved, asking for formalized elector input only once
every number of years in the form of an election. As a result, the democratic decision
making process of government has, over time, moved further and further away from the
people being governed.

In keeping with this trend, the various government ministries and departments

established to carry out policies enacted by parliaments and legislative assemblies also
became further removed — concentrating on the elected government representatives
above them rather than the people they were in fact serving. Ultimately, there were few
formal processes that allowed people to be directly involved in the decision-making that
affected them.

In the last decade or two, however, the trend has reversed. People are becoming
more interested in the issues that affect them and their society, and they want the kind
of direct involvement that “town meeting” democracy once offered. Differences of
public opinion are sharp, and they occur frequently. People are no longer satisfied with
a system of decision making that provides formal input only at the ballot box. The
increasing complexity of society and the issues it deals with makes a complete return to
simpler forms of democracy impossible. The challenge, therefore, is to devise a system
of public participation that fits into the more complex, representative style of

government now needed to run a complex society.

Nowhere is the demand for direct involvement more vivid, nor the challenge more
pronounced, than in forest management issues.

The Forest Resources Commission was specifically asked to “recommend ways to
improve public participation in forest planning and management.” The Commission is
impressed with the depth of public interest and concern on this issue, and the desire of
all concerned to develop timely and efficient mechanisms that will avoid future
conflicts.

The history of public involvement in forest planning and management in British
Columbia is very brief. Public participation has been tacked on to a forest management
system which reflected that earlier trend towards a reliance on decision-making by
elected representatives and administrators, with little thought for public involvement.

As a result, very little is enshrined in legislation, and most of what has been introduced
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is in the form of broadly-worded policies and regulations for specific functions. Even at
this late date, the only precise references to public participation in forest management

in Sections 27(2) and 34(3) of the Forest Act, which state:

27(2) — “The Minister shall not enter into a tree farm licence
under this section unless he advertises as provided in subsection
(1) and a public hearing is held on the applications.”

34(3) — “The Minister shall not enter into a Pulpwood Agreement
under this section unless he advertises as provided in subsection
(2) and a public hearing is held on the application.”

The only reference in the legislation to a general requirement of public participation
in the planning process of the Ministry of Forests is found in section 4 (c) of the
Ministry of Forests Act which states:

“The purposes and functions of the Forest Service are, under the
direction of the Minister, to...

(c) plan the use of the forest and range resources of the Crown, so
that the production of timber and forage, the harvesting of
timber, the grazing of livestock and the realization of fisheries,
wildlife, water, outdoor recreation and other natural resource
values are coordinated and integrated, in consultation and
cooperation with other ministries and agencies of the Crown and
with the private sector ” (BC MoF 1978b.)

The “private sector” is interpreted by the Ministry to include the public.

In 1980, the Ministry of Forests hired its first Public Involvement Coordinator and
began actively promoting its public involvement program. A public involvement
handbook was published in 1981 to guide Ministry staff in conducting public
participation programs. A 1984 resource planning manual laid out the basis of public

i valvermen
involvement-activities-in

In summary, there is no single comprehensive document that defines the roles of
participants, the decision criteria employed and the process of public involvement in
planning and management.

In the absence of much home-grown information or experience, the Forest
Resources Commission asked Simon Fraser University’s Natural Resources Management
Program and the University of British Columbia’s Forest Economics and Policy Analysis
Research Unit to study this issue. This wide ranging study examined topics such as:
public involvement in other provinces and other countries, methods of making land
use decisions, evaluation techniques for planning purposes, and the present Crown land
allocation and management planning process in B.C. The study team also provided an
evaluation of the present public participation process in the Ministry of Forests.
Guidelines for developing a “good decision making process” were presented and
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In general, the Commission concluded that provisions for ensuring public
participation must be formally enshrined in legislation. If the process is to work

concept of public participation. As well, they must be able to see for themselves,
through an open process, that their participation is having an impact. It must be
emphasized that public participation should occur at the appropriate times in the
planning and management process — early enough to have an impact on decision-

making. It should not occur during the operational phase, when technical decisions are
being made by professionals in the field.

Specific recommendations for public participation mechanisms — and the
legislation required to implement them — are contained in the appropriate sections of
this report. They are an intrinsic part of recommendations for the Land Use Plan,
inventory development, the new Ministry of Renewable Natural Resources, tenure
reorganization, and others. This chapter outlines public participation as it works now,
and how it will work under the Forest Resources Commission’s recommended new

%
The Forest Resources Commission recommends that:

108. all major areas where public participation is required in the
planning and management of forest land based activities be
enshrined in legislation.

2. Public Participation and the Ministry of Forest’s
Planning Process — Today’s Policy

The Provincial Forests are divided into 6 Forest Regions and 43 Forest Districts. The
Forest Districts correspond to many of the 35 Timber Supply Areas (TSAs). There are 32
Tree Farm Licences (TFLs.).

\
Five levels of planning include:

1) provincial level

2) regional level

3) TSA and TFL - resource management level
4) local resource use planning

5) operational planning

Provincial planning establishes policies, programs and procedures which are based
upon government priorities, resource use opportunities and socio-economic

i tons: i legisiati ires reports outlining a 5 Year Forest and
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Range Program and a 10 Year Forest and Range Resource Analysis. These reports
establish inventories, report on trends and provide goals and policies for managers.

The S Year Forest and Range Program establishes, through the Chief Forester,
Allowable Annual Cuts for the TSAs and TFLs.

There is no formalized public involvement at this policy and planning level,
although the Minister may develop special commissions and working groups to seek
public opinion.

Regional level planning establishes a linkage between provincial goals and policies
and industry and other ministries. There is no formal process for public involvement at
this planning level. :

The most comprehensive planning occurs at the resource management level (TFLs
and TSAs) and it is here that the first formal provisions for public participation appear.

Planning steps for the development of a TSA Resource Management Plan or a TFL
Management and Working Plan are fairly similar, although minor differences occur. The

seven general planning steps identified in the Resource Planning Manual (1984) include:

1) Preliminary Organization - Includes identification
of issues, objectives and options

2) Information Assembly

3) Development and Analysis of Options - Includes completion of
Timber Supply Analysis, Recreation Analysis and Range Analysis

4) Evaluation of Options
S) Selection of Option
6) Implementation

7) Monitoring

Timber Supply Area Planning Process

TSA Resource Management plans cover a 20-year planning horizon, but are revised
every S years. Timber supply forecasts under a variety of management scenarios are
analyzed, along with other potential uses or values for the area.

Public input is required by policy to identify issues and management objectives, and
the Ministry of Forests is required to notify the public of this opportunity. The public is
also allowed to review the draft terms of reference. Public input is not required at any
other stage of step 1, nor in step 2 (information assembly), or step 3 (analysis of
options). Nevertheless, completed analysis reports are public documents and assistance
in identifying issues is often solicited.

During the evaluation of options (step 4), the public is allowed to review the
options report and the draft TSA Resource Management Plan. For the draft plan, the
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Forester may approve a TSA Resource Management Plan based on the recommendation
of the Integrated Resources Branch, the Region and the District. There is no
requirement for public participation at this stage, although any public comments
gathered informally are referred to the Chief Forester for consideration.
Implementation of the TSA Resource Management Plan includes using the plan for
management and in the development of sub-unit plans and development plans (see
below), where the public may participate. The public does not traditionally participate
in monitoring at the TSA planning level. Public participation is more frequent at the
Local Resource Use Plan level where the goals and objectives of the plan are more
quantifiable and measurable.

Tree Farm Licence Planning Process

The planning process for a TFL Management and Working Plan is completed by the
licensee every five years, following guidelines established by the Ministry of Forests
based on Section 28 of the Forest Act (1979). No steering committee is required, and
public participation opportunities are limited. Public participation is required at only
two steps of the planning process, although increased public participation opportunities
may occur at the discretion of the TFL planning staff.

At the beginning of the process (step 1), the licensee must advertise that the
Management and Working Plan is being prepared and that the public may make
submissions. The next opportunity for public participation occurs in step 4 of the
planning process where the licensee must notify the public about an open house to
view the draft Management and Working Plan. Like the TSA process, the TFL planning
process allows 30 days for written submissions. Monitoring opportunities in TFL
planning are now mandated by legislation, although not at the same level as in TSAs.

————Local Resource Use Plapping—— — — — — — — — —
Local resource use planning covers sections of TSAs where more intensive analysis
and planning is required. Geographically, the planning unit usually involves a
watershed, and planning is typically concerned with establishing more site specific
management guidelines. Integrated management conflicts are often resolved at this

level. In fact, the degree of potential conflict dictates how much planning and how
much public participation are necessary.

The public participation process can range from nothing right up to a full-blown
task force. The more complex the issue, the more comprehensive the planning process.
Task forces involve the highest level of public participation, even though they remain
only an advisory body. Participants of task forces include the government, industry,
public interest groups, Native representatives and general citizens. Once a task force has
completed its work, the next step is a joint planning team — with no provision for
public participation.




Operational Level

The operational level covers the specifics of resource use—The last stage-inthe forest

planning process looks at details of how and where timber harvesting will take place.
There are two types of plans drafted here — Development Plans, which broadly outline
proposed cut blocks; and Pre-harvest Silviculture Prescriptions and cutting plans, which
outline specific cut-block boundaries and list conditions or harvest restrictions to
protect non-timber resources.

After drafting a Management and Working Plan, the licensee is required to display
the plan and receive comments from other government agencies and the public. Before
approving the plan, the District Manager will consider the comments made by
government agencies and the public.

While the specific cutting plans, drawn up by Ministry of Forests staff, must reflect
consideration of those comments, they are not subject to public comment.

3. How the Process is Viewed by the Public and Industry

The Forest Resources Commission heard and read a wide range of concerns —
from both the general public and industry — about the public participation
process for forest management issues. Since public participation has been an ad hoc
question of policy rather than a formal process guaranteed in legislation, that should
come as no surprise.

Following is a representative listing of concerns raised by the public and industry. It
was with these concerns in mind that the Commission set out to design a
comprehensive public participation process and weave it through every aspect of the
overall package of recommendations.

* there is no well defined public involvement process;

¢ decisions on resource management issues and objectives are made by the
Ministry of Forests and industry representatives — no other interests are
included;

¢ the TSA planning issues are already framed — complete with a built-in timber
bias — when the public first gets to review them;

* there is no legislated process for public involvement, only policies;
* there is no formal appeal process on administrative decisions;

* public access to information and inventories is limited, precluding effective
analysis;
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e the costs to private individuals of constant consultation and reviews of plans
are excessive;

* lobbying by special interest groups at the provincial planning level favours
urban over rural interests;

* many special interest groups — unlike industry employees and their
communities — suffer no economic or social consequences as a result of the
planning decisions they are trying to influence;

e the harvesting agenda is always in the forefront of public involvement —
the question is always how to harvest, not whether to harvest.

Industry Concerns:

¢ requirements for public involvement are costly and time consuming for
companies, with little or no benefit at the end of the process;

e the general public has only a limited knowledge base on which to provide
input;

» there is a good public involvement process already, but a public and
political will to make decisions is lacking;

» existing efforts have met with a poor response;

e the number of splinter groups or stakeholders that must be satisfied
is never-ending;

s there is no end to the process;
e constant changes to plans are costly.

While the Forest Resources Commission has recommended a major expansion
of the public participation process to cover the entire scope of the recommendations
in this report, it also has identified deficiencies in the current process as it relates

to Timber Supply Areas and Tree Farm Licences where some urgent remedial
action is required.

One of the basic concerns in forest planning lay in ensuring that all forest values
were recognized when management decisions were made. In response to this issue, the
Forest Resources Commission included a recommendation in its July 1990 Interim
Report to Government that:

“The Ministry of Forests should re-examine the purpose, make-up
and commitment to its Timber Supply Area Steering Committees
with a view to making these more effective.”

In response, the government has reaffirmed its commitment to the TSA Steering
Committees and has already begun to expand government ministry and private sector
representation on them. A report to the Commission on this process is attached to this

report in the Appendix.




4. Elements of an Effective Public Participation Process

Studies conducted for the Forest Resources Commission looked at practices in other
jurisdictions and analyzed the existing process in the Ministry of Forests. From those
studies, the Commission has outlined what it believes are the principal components of
an effective public participation program:

It must have a legal mandate

a.
b. The process must be easy to understand

c. Those involved must be accountable

d. Public access must occur at key levels of the process
e. Provision must be made to notify interested parties
f. People must have access to information

g. Participants must have adequate resources
h—Writtenrreasons for decisions are essential

There must be a conflict resolution mechanism

.

j. There must be an appeal process

The proposals made by the Forest Resources Commission in this report will
dramatically alter the current approaches to land use decision making. Among the
components that will change are:

* The structure and approach of government to enhanced stewardship and
developing management goals;

¢ The management of timber lands and the nature of rights and obligations
accompanying their use and stewardship;

¢ The quality, availability and variety of resource inventories;

* The nature, quality and availability of educational support to the public in

British Columbia.

Public involvement overlays all of these topics. Following is a brief description of
the above components and references to their incorporation into the report of this
Commission.

a. The Legal Mandate — Legislation:

Legislation guarantees that the public involvement process will be unequivocally
applied in the resource management decision making process — because it is the law. It
also provides a clear and consistent set of rules for managers to ensure that
responsibilities have been complied with and performance is accountable. At present,
public involvement is very much a policy decision.

‘The Forest Resources Commission has recommended that the public be involved at
key levels of the Land Use Planning process. Legislation establishing the Land Use Com-
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mission (documented in chapter 3 of this report) and its regional and local planning
groups will ensure accountability for decision makers. The Regional Planning Groups,
~ should they be established, will link at very high levels the processes of policyand goal—
setting with local land capability analysis and land designations. It was further recom-
mended that the legislation of all ministries be reviewed to ensure that they support both
comprehensive Land Use Planning, integrated resource management and enhanced
stewardship. The development of a new Act to coordinate the management of the forests
for all values by government will further ensure protection of the public interest.

b. Understandable Process

The public participation process and the planning and management functions it
supports should be open and easy to understand. A single document that shows the
public where and how it can get involved at key stages in the planning and
management process is required. It should detail the nature of involvement that is
- proposed, the degree to which the involvement can beexpected to-influence decisiens,
the decision makers and decision points in the process, and the roles and
responsibilities of all involved in the process. Responsibility for “triggering” public
involvement should also be detailed.

A clearly-defined public involvement process will reduce administrative flexibility to
some degree. However, accountability for decisions should be increased and the basis
for conflicts over decisions should be reduced.

c. Accountability

An effective public involvement process will ensure that all values are considered in
the planning and decision making process. Participants, and other interested parties,

process as well as upon final decisions.

With decision making power comes responsibility. Neither the public nor resource
managers want (o see decisions made by those that will not be affected by or be held
accountable for their decisions. Ultimately, politicians are held responsible to the
public in elections. The decision makers and administrators in the Land Use Planning
structure (chapter 3) proposed by the Forest Resources Commission will be appointed.

Hence, accountability has been proposed via the legislation establishing the Land Use
Commission.

The audit process established to monitor public and private tenure holders (tenure
recommendations are explained in chapter 5) should also be considered part of the
public participation process, since those audits will be made public. Accountability has
been further strengthened by the Forest Resources Commission’s recommendation that

i t to the Legislature on the state of the forest
(administrative recommendations are detailed in chapter 4.)
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d. Public Access

It was recommended to the Commission that public participation should be

ive, occurring at key levels of the planning process from policy
development to the monitoring of the implementation of plans.

The Forest Resources Commission agrees and has recommended the involvement of
the public at all levels. The neutrality of the Land Use Commission and the reporting
requirements of the Provincial Forester should dispel any lingering concerns that the
process at the policy level is subject to undue political influence. This should spur a
greatly renewed interest in public participation at the policy level. A primary source of
public access to policy development will also continue through the permanent status of
the Forest Resources Commission.

e. Notification of Interested Parties

At present, the public is notified when a forest planni
there is an opportunity to review a draft TSA Resource Management Plan or TFL
Management and Working Plan. The need to detail key ‘entry points’ for public
involvement was discussed earlier, as was the desirability of placing the public
involvement process into legislation.

However, the most effective means of ensuring that consultation and public
participation takes place, and interested parties are notified of pending developments,
will be the contractual arrangements between tenure holders (chapter 5) and the
government, The remedies for failure to comply will also be contractual and will
include the risk of losing the tenure entirely.

f. Access to Information

One of the primary short i i ifi issiomri
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the present forest planning and management process lay in the quality of resource
inventory information for all resource values. This is particularly true when data is
required for specific planning areas. Different ministries have developed their
inventory storage and retrieval systems in ways that make them completely
incompatible with those of other ministries doing the same basic job. The quality of
information also varies widely.

A lack of relevant information severely limits the effectiveness of all planning,
including public participation. This concern led the Forest Resources Commission to
recommend in its July 1990 Interim Report to government that:

The government immediately examine and implement ways by

which the full range of forest related inventories can be made stan-

dard and able to be used on compatible systems while, at the same
ime, inin e values for which they were originally intended.



The Commission has further recommended in this report that the restructured
Ministry of Crown Lands be made a ‘focal point’ for public access to resource

information. This “value-neutral” Ministry should-be- made responsible for-allocati

funding to individual ministries for inventory development.

g. Adequate Resources

The Commission considered a proposal to assist, under narrowly-defined
circumstances, those members of the general public or special interest groups who lack
the resources to participate fully in the process.

The Forest Resources Commission has not made recommendations relative to this
proposal, believing that it would be better addressed on an individual basis by such
responsible bodies as the new Land Use Commission.

Section 2.16 of the Ministry of Forest’s Resource Manual states: “All questions and
recommendations from the public will be responded to. Reasons for non-acceptance of
recommendations must be provided.”

There is merit to this approach to justifying decisions, however it is limited to
explaining the reasons why a particular course of action wasn't taken. It would be
more useful to provide, in addition, written justification for actions taken, with a
listing of the criteria upon which decisions were made. Over time, such a policy would
provide a valuable source of information for all interested parties involved in resource
issues, and might function much the same way court records do in the legal system,
albeit in a less formal, non-binding manner. It also provides a backdrop from which to
measure changes in management practices and changes in social values.

i. Conflict Resolution; Appeal Mechanism

The use of conflict resolution techniques has been proposed as an alternative to the
present use of task forces or ministerial discretion. The cost of conflict over resources
uses and their allocation between interest groups runs high.

Nearly everyone who addressed the Forest Resources Commission argued that a
comprehensive Land Use Plan presented the best means by which conflicts over land
use could be resolved. The Forest Resources Commission agreed, and has proposed a
Land Use Plan that would relate land capabilities to provincial goals. This process will
be an important step in confirming the sustainability of forest management practices
and ensuring that stewardship reflects all values.

But an integral part of the Land Use Plan will be its ability to use mediation as a
i h

means of resolving conflict.—The Forest Resources Commission-hastecommended that

the Land Use Commission be empowered by legislation to make decisions upon land




use conflicts for all those disputes that fall within the provisions and goals of the Land
Use Plan. The establishment of an independently-appointed three-member Appeal
Board has been recommended to deal with appeals from these decisions. As-an

independent arbitrator accountable for its decisions, the Land Use Commission will
reduce the present waste and exhaustion felt by all parties to the present Land Use
Planning process.

At the forest land management level, dispute resolution will be much more defined
under the Forest Resources Commission’s proposals than it is at present. This will be
due primarily to the establishment of rights and obligations within tenure documents.
Performance requirements built into tenure contracts, and the penalties prescribed for
non-performance will provide incentives to all interested parties to reach agreement
and understanding on management planning and implementation.

The Forest Resources Commission is aware of the growing need to establish a core of
trained mediators to facilitate conflict resolution. It has proposed that every effort be
made to develop a trained group of mediators, and that this could be accomplished

through the education systent and the new Land Use Commission. (Recommendations
for educational programs are contained in Chapter 9.)

5. Public Involvement in Planning and Management Under the
Commission’s Proposals:

Previous sections of this chapter outlined the general philosophy behind the Forest
Resource Commission’s recommendation to superimpose a public participation policy
on Land Use Planning and integrated resource management.

This section explains how that philosophy is carried out in the various aspects of
the new system. Public participation is essential at the planning and management
levels — not at the technical, or operational level — and is concentrated around the
Land Use Planning process, the integrated management planning process, and the

follow-up audits conducted to monitor performance.

The framework for management planning is established in the development of the
five-year Management and Working Plans. These are developed for both Tree Farm
Licences and for Forest Licences. At this stage the goals and objectives are established
for forest management. Public involvement will be established as a balance to the
interests of the primary stakeholders in the plan, be they tenure holders for range or
forests, or other licence holders. The equitable treatment of the public at this level of
planning ensures that all values are recognized and accounted for with the initial
establishment of management objectives.

The development plan is an annual update of the five year plan. It establishes a
more concrete sequencing of harvesting and other management operations. Again, all
tenure holders must be satisfied that their interests have been reflected in management
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Application can then be made for approval of cutting permits, which involves
timber cruising and block design. A Pre-harvest Silvicultural Prescription (PHSP) must

be-approved before-a-cutting permit-is-issued—This stage of the process ties operations

back to the biogeoclimatic underpinnings of the Land Use Plan and the ecosystem
requirements discussed in the timber harvesting sections in relation to the PHSPs. But
preparing the Pre-harvest Silvicultural Prescription is a technical process done by
professionals in light of planning decisions already made with ample public
involvement. There is no need for further public involvement at this stage, as the
follow-up audit process established to monitor performance is subject to public review.

The cutting permit application stage will be the point where planning disputes and
conflicts between individual values must be resolved. The public will have a say
through choices in the management options that are proposed. Conflicts between
tenure holders for different values or uses can be negotiated, or resolved by the Forest
Resources Corporation, which is ultimately responsible for ensuring good stewardship.

Once cutting permits have been approved, the Resource Management Agreement
holder (or the Forest Resources Corporation if it has the management responsibility)
will be responsible for arranging an independent audit. The release of an independent
audit will allow all interests, including the public, to ensure that management practices
met the agreed goals and objectives as set out in the management plan as part of the
Resource Management Agreement.
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