
DECISION MAKING IN THE ASSESSMENT OF LAND USE SUITABILITY: 
THE CASE OF CROWN FORESHORE PLANNING IN 

LADYSMITH HARBOUR, BRITISH COLUMBIA 

by 

GEOFFREY STUART MOYSE 
B.A., University of Victoria, 1976 

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

MASTER OF ARTS 

in the Department 
of 

Geography 

We accept this thesis as conforming 
to the required standard 

© GEOFFREY STUART MOYSE, 1982 
UNIVERSITY OF VICTORIA 

July 1982 

All rights reserved. This thesis may not be reproduced 
in whole or in part , by mi meograph or other means, 

without the permission of the author. 

IES 



i i 

Su pervi sor : Dr . Wi 11 i am M. Ross 

ABSTRACT 

As human po pulation increases , and resource supplies dwindle, the 

i mpor tance of the land base i ncreases . As such, decis i ons about allo­

cation of land to certain uses and about t he preserva ti on of the quality 

and integrity of that land also become increasingly s i gnificant. Now, 

more than ever in human history, decision making with respect to land 

use is becoming a critically important process. 

In the past, demand has often dictated land and resource use pat­
terns as well as the extent of such use. While the supply of land and 
resources seemed infinite and the population was small, few people saw 

any real problem with this scenario. Now, however, it is becoming 

necessary to base such use patterns on the capabil i ty of the land, 

rather than solely on demand. In response to this fact, resource and 
land use planning programs are being emphasized by several government 

agencies i n Brit i sh Columbia . Such land use suitability planning, how­

ever, is subject to certain problems and constraints which are common 
in many other decision making situations. 

This thesis examines theoretical elements of decision making, the 

principal factors that tend to influence or condition decisions, and 

applies this body of theory to a case of land use suitability planning 

in British Columbia. The case study chosen is the Ladysmith Harbour 

Crown Foreshore Plan, completed by the Ministry of Lands, Parks and 

Housing in 1981. 

The thesis reviews the stages of decision making and the funda­

mental aspects of the normative and behavioral approaches. It then 
examines three major types of influence which tend to affect decision 

processes. It is posited that influence can be passive or assumptive 

in terms of preconditioning decision scenarios; procedural in the sense 

that problems with process or logistics can skew decision outcomes; 

and/or active in terms of interest group, public, bureaucracy and media 

input directing decision outcomes. The thesis also examines the 
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relative effect of these three types of influence on the Ladysmith 
Harbour decision process, and the degree to which that decision process 
successfully balances the various behavioral inputs involved. 

It is noted that the decision process in the Ladysmith Harbour 

case represents an example of decision making in which the various 

behavioral influences involved have not been carefully balanced. It is 

determined that passive influence-the socio-economic assumptions made 

by the decision makers-caused the process to reaffirm a status quo 
situation, rather than meeting its stated goals and objectives. To a 

lesser degree procedural influence-in the form of shortages of time, 

funding and data-conditioned the decision process towards inaction by 
limiting its objectivity and comprehensiveness. Active influence is 

concluded to have been of relatively little importance in dictating the 

outcome of the decision process, due to the presence of strong and 
encompassing initial value assumptions. 

It is concluded that better coordination of land use suitability 

decision making is needed in British Columbia; that land use planners 

should be aware of the relative merits and drawbacks of normative and 
behavioral approaches to decision making and of the need for careful 

balancing of behavioral considerations. It is also concluded that 

decision makers should be aware of the critical importance of the three 

major types of influence that are reviewed here, and the relative ability 

of these to condition and bias decision outcomes, if they are not pro­

perly balanced in the decision process. 

It is hoped that the results of this research in detailing the 

components of the decision process and reviewing the principal types of 

influence that can affect that process-as well as analyzing the effects 

of such influences on a practical example of decision making in British 
Columbia-will provide future decision makers with a better understanding 

of the process and some of the critical positive and negative effects of 

various types of influence. 

Examiners: 
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Relativity obtains within the inner limits of human 
affairs, in the countless matters of individual choice, 
taste, and obligation. But if pushed or challenged 
beyond cultural relativity, as is usually the case in 
conflict or crisis, values meet the objectivity of 
basic ecological limits, and these provide barriers 
against the open end of relativism. 

T.B. Colwell, Jr., "Ecology 
and Phi 1 osophy ,1' 1972. 
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CHAPTER 1 

DEC ISION MA KING IN THE AS SES SMENT OF LAND USE 
SUI TABILITY: RATIONALE AND RESEARCH METHODOLOGY 

1 . 1 RATIONALE 

In a world of accelerating technology, exploding population, and 
rapid change, man is causing substantial degradation of the environment. 
This degradation is occurring on a very large scale, yet it has not come 
about as a result of global decision making. Rather, it has resulted 
from the cumulative disturbance of relatively small and subtle ecosystem 
processes, and is therefore difficult to recognize in terms of a single 
event or crisis. Man is still failing to comprehend that such small 

scale cumulative ecosystem disturbances are beginn i ng to have staggering 
effects in global terms; and that these effects are being magnified by 
burgeoning population and technology . 

Decisions in the arena of resource utilization-taken in the 
public and corporate sectors-have generally been founded upon the prin­
ciple of "bettering the lot" of mankind, and thus have contributed over 
several centuries to global environmental disruption. Decisions about 
land use and resource allocation are often of a small or localized 

nature, and, in many cases, are based on local values and rather short 
sighted ideas of "cultural relativity" (Colwell, 1972). The compound 
effect of such decisions-an evolutionary "incrementalism" as viewed by 

Lindblom (1951)-has been the growth of large scale economic systems, 
industrial and technological revolutions, and "increasing" standards of 
livi ng. Such large scale systems are now being supported by the gradual 

exploitation of the natural resources of the entire planet, often at the 
expense of environmental quality. 

Environmenta l awareness-a relatively recent phenomenon provoked 
by far sighted indi viduals and the presence of impossible to ignore 
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degradations-has introduced an important new factor into resource util­

ization decision making. Lt has now become untenable in many instances 

to base resource utilization decisions solely on cultural relativity or 

short term socio-economic advantage. Decision making is beginning to 

be recognized as the key component in man's interaction with his environ­

ment; the place where economic and social wants must be tempered with 

ecological reality. As such, it is the point at which ecological change 

can be sanctioned-as was the case in the past-or avoided to the extent 

possible. Decision making in the allocation of resource uses and in the 

reduction of conflicts between uses is beginning to focus on the concept 

of land use suitability as a foundation, rather than on mere socio­

economic utility. 

The whole notion of assessing land use suitability prior to 

allocating resource uses-or in attempting to optimize resource uses­

constitutes a decision process in itself. Goals and objectives must be 

identified; technical, cultural, and ecological constraints considered; 

alternatives drawn up and evaluated; and a framework for allocations 

proposed. The decision process in the determination of land use suit­

ability is critical to ensuring that resource utilization meets socio­

economic requirements to the extent possible, while ensuring that 

ecological stability, environmental quality and future use options are 

maintained. 

Decision making in the determination of land use suitability thus 

provides the framework for resource allocation choices. Once land use 

suitability designations have been made, such allocations are often 

simplified. In this respect, the decision process used to determine 

land use suitability carries far more importance than does the ensuing 

process of assigning uses. As such, it must take into account uses and 

demands as well as biophysical capability of the land base. Because 

this type of decision making is anticipatory in a sense, it is often 

referred to as resource planning. It is generally carried out in the 

interests of ensuring optimum land use with minimal negative external­

ities and environmental impacts. 
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Planning, or land use suitability assessment and designation, must 

recognize a wide variety of behavioral inputs. In attempting to deter­

mine optimum land use over an extended period, projections about future 

biophysical states, resource needs, and types of utilization must be 

seriously considered. While planning recognizes that certain behavioral 

inputs such as existing uses, demands and biophysical states are impor­

tant in ensuring that present needs are recognized; decision outcomes 

can no longer be based solely on such considerations. If this occurs 

there may be a tendency to emphasize and reaffirm existing or current 

states of affairs; often to the detriment of future options. In short, 

the planning process, while taking into account "what is" and "what is 

desired," must also consider "what is likely to be'; and perhaps "what 

should be" in the context of land use suitability des i gnati ans. 

Cert ain behavioral factors are present in many land use decisions 

in the form of assessments of biophysical capabiltty and environmental 

states; and projections of future uses and needs drawn. from a wide 

analysis of economic, demographic, development and preservation trends. 

It is often the case, however, that behavioral inputs advocating short 

term socio-economic development overshadow similar inputs advocating 

environmental protection. This situation can often depend upon the 

degree of pressure or influence exerted by various lobby groups, bureau­

cratic agencies, or media coverage; or the constraints imposed by con­

flicting values, time and data availability, and institutional arrange­

ments. 

At the level of bureaucratic decision making on a small scale-a 

level at which many land use planning decisions are made-it may be the 

case that decision makers attempt to impose rational or normative 

methods of decision analysis on the process, thereby attempting to limit 

the degree to which they must respond to the various behavioral inputs 

present. This "government knows best 11 attitude cannot be shown, however, 

to produce particularly desirable results in many instances. The draw­

backs of the normative approach in this respect are examined in the 

second chapter of this thesis. 
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The problem in most land use or resource decisions appears to be 

the way in which various behavioral influences are countenanced and 

weighed by decision makers. Certain types of influence or certain 

influences applied through particular channels can effectively outweigh 

other less prominent-although perhaps equa l ly important-behavioral 

considerations. Thus, for example, while many land use decisions 

involve a rather well-balanced tug-of-war between vested interests­

environmentalists and developers-decision making that is intent on 

establishing optimum current and future land use cannot rely on such a 

balanced polarization of inputs being present. Decision makers need to 

become more familiar with weighing and analyzing behavioral inputs, and 

with recognizing those types of factors that can precipitate significant 

bias or narrow unresponsiveness in decision outcomes. 

Crown land planning, as carried out by the Ministry of Lands, Parks 

and Housing in British Columbia, constitutes a current practical example 

of land use suitability decision making. The Crown land plan is designed 

to take into account various types of behavioral inputs . It also allows 

a certain degree of scope for retreat into the normative style of analy­

sis in the face of complex or controversial variables. It is the intent 

of this research to examine the drawbacks associated with the latter 

course of action by examining critically the normative approach to 

decision making. Further, the research examines the principal types of 

behavioral influence and attempts to demonstrate how certain influences 

under certain circumstances can cause critical bias in some types of 

decisions. Finally, these theoretical observations are applied to a 

case of land use suitability decision making-the Ladysmith Harbour 

Crown Foreshore Plan-in British Columbia. The research is conducted 

in light of the following hypothesis: 

, • That improper weighting and balancing of strong passive, proced­

ural and active influences acting on the decision process is more 

likely to precipitate land use suitability designations that 

reaffirm or rationalize existing biophysical states and existing 

uses, than designations which reflect potential or projected 

biophysical states and projected uses and options. 
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1. 2 RESEARCH STRUCTURE AND PROCEDURE 

Chapter 2 revi ews the pr i ncipal t heo retical works on individual 

and/or team deci sion ma king. In covering a wide l iterature base, the 

no rmative/beha vioral di st i ncti on i s reviewed. Th i s cha pter focusses on 

the norma ti ve approach, and critiques some of t he maj or assumptions upon 

which normative decision theory rests. An attempt is made to indicate 

those circumstances under which the normative approach runs into diffi­

culty, as well as outlining some scenarios in which total reliance on 

normative principles can result in narrow or unresponsive decisions and 

oversimplification. The process of decision making is outlined, and 

that process is examined from the point of view of some of the limita­

tions of t he normative approach. The chapter is summarized with a brief 

analysis of the procedure of decision making and a review of the advan­

tages and disadvantages of the normative approach . It is the intent of 

this chapt er to show why normative models are largely unacceptable as 

frameworks for land use decisions. 

In Chapter 3 a broad review of the major types of behavioral 

influence that can theoretically affect the decision process is offered. 

· Ina literature review format, the chapter involves an initial assess­

ment of the nature of influence; followed by an analysis of the roles 

of passive, procedural and active influence in the decision process. 

Passive influence is defined as the general realm of preconceived ideas, 

value assumptions, perceptions and attitudes. Procedural influence is 

defined as those factors of a practical nature that can affect decision 

outcomes, such as decision maker expertise, rationality, data availa­

bility, data quality, time, funding and institutional constraints. 

Active influence is a very broad subject area, consisting of the range 

of public, interest group, media, and bureaucratic involvement in the 

decision process. Since each one of the latter subj ect areas is complex 

and involves a voluminous literature base, only the principal theoreti-

cal elements of each general type of active influence will be presented. 

Throughout the chapter an attempt will be made to analyze the ways in which 
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these various types of influence tend to condition and direct decision 

outcomes. As was the case in Chapter 2, this analysis also seeks to 

demonstrate those circumstances under which undue emphasis on certain 

types of behavioral influence can produce undesirable results. Part of 

that task is to show also the reasons why certain behavioral influences 

cannot be relied upon to forward i~variably an objective and equitable 

decision proposal. 

With the theoretical framework of normative and behavioral deci­

sion theory outlined, Chapter 4 examines a case study of sub-District 

Crown foreshore planning, as an example of land use suitability decision 

making. The plan was undertaken by the Ministry of Lands, Parks and 

Housing with the intent of establishing foreshore land use suitability 

categories for Ladysmith harbour on Vancouver Island. The intent of the 

case study is to review the Crown land planning format, and to assess 

planning as a land use suitability decision making process; to examine 

that decision making process in the context of Crown foreshore; to 

compare that decision process to the "classical" formulation of Lindblom; 

and, finally, to compare the nature and relative weighing of various 

behavioral considerations in the decision process with respect to the 

research hypothesis. 

The Crown foreshore planning process is chosen for a case study 

for two reasons: (1) the nature of the foreshore is such that utiliza­

tion decisions-based upon land use suitability designations-are 

becoming both complex and controversial; and (2) the land use suitabil­

ity designation process (planning) represents an excellent example of 

individual or team decision making, involving a wide variety of groups, 

agencies, interests and values, as well as projected uses, needs and 

demands. In short, the Crown land planning process recognizes the need 

for different types of behavioral input. The question becomes how 

effectively that process balances those types of input. 

The Ladysmith Harbour Plan has been chosen for analysis as the 

area has a high level of existing use and a large number of users who 

have major interests in foreshore allocation decisions. However, 
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existing use allocations have been the subject of conflict in that 

traditional uses have been seen to be the cause of deteriorations in the 

harbour's water quality and general environmental and recreational amen­

ities. The plan was initiated in response to these conflicts, and has 

as its aim the reduction of such conflicts, protection and enhancement 

of environmental and recreational quality, and maintenance of current 

and future socio-economic enterprises that utilize the harbour. The 

Ladysmith plan represents an example of land use suitability decision 

making involving potential problems in process and in the balancing of 

behavioral inputs. 

The analysis is undertaken in two ways: (1) a literature review 

of the Ladysmith hirbour planning process and the major components of 

the plan; and (2) a questionnaire-administered in an interview format­

utilizing open ended questions to assess the relative weighting given 

the major behavioral inputs and considerations in the plan, by the 

decision makers-Lands, Parks and Housing regional planning staff. The 

literature review focusses on the plan process in terms of how it com­

pares to Lindblom's (1968) classical decision making procedure. The 

interviews are directed at the various participants in the planning 

process, and attempt to relate the relative weighting given to certain 

behavioral considerations to the nature and amount of various passive, 

procedural, and active influences acting on the decision process. The 

plan review and the interview results are then combined, analyzed and 

summarized with respect to the case study. 

Finally, in Chapter 5, an analysis of the case study is presented 

in terms of the theoretical principles of decision making that were 

reviewed in Chapters 2 and 3. On the basis of this analysis the 

research hypothesis is then considered. Conclusions with respect to 

the process of land use suitability decision making, implications of the 

research in terms of future planning efforts, and proposals for improve­

ments to future land use decisions are then forwarded. 



CHAPTER 2 

TH EORETICAL ELEMENTS OF THE DECISION MAKING PROCESS 

2 . 1 THE NATURE OF DECISION MAKING 

The decision process-process because it invariably can be seen 
to involve distinct components or steps-generally represents the act 
of choice between two or more courses of action or ways of thinking. 
Applied, as opposed to abstract, decision making is referred to by 
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Kates (1962) to be 11 in a broad sense, the selection of alternate courses 
of human action 11 (p. 12). 

Virtually all cases of resource use and environmental conservation 
require decision making of some type. Very often, the decision process 
in these areas of concern falls largely within the realm of government 
responsibility. Most major resource and environmental decision making 
is carried out by municipal, provincial and federal governments; and 
such decision ma king may represent the collective effort of elected 
officials and appointed bureaucrats, the former alone, or, in some cases, 
the latter alone. Because of the emotional nature of many environmental 
and resource use cases, the decision process and the actions and · 
responses that it produces often generate heated public debate. Despite 

this obse rvation, few people seem to unders tand firl ly the decision pro­
cess, as it is exhibited by governments; and many fail to comprehend the 
rationality of actions and responses invoked as a result of that process. 
Perhaps this should not be particularly surprising. For many, the funda­
mental reality of how one arrives at a choice about subjects that affect 
one's own day-to-day routine, such as change of career, neighbourhood, 
or marital status, is rather obscure. Most often, such personal deci­
sions seem to be the result of a vague, undefined and sometimes almost 
subconscious process of choosing, selecting, and collating information 
relating to wants, needs, ambitions, goals and alternative courses of 
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action. While the actual theoretical process of making a decision can 

be rigorously defined, it would appear that many governmental decisions, 

involving environment and resources, simply come about as a result of a 

vague and only partially understood set of circumstances, similar to 

those many people feel condition their own personal decisions. Some 

decision making theorists would, of course, question this assumption, 

claiming that decisions are reached on the basis of conscious rational 

evaluation. In fact, there is some merit to the conceptual underpin­
nings of both of these views. 

That decisions may, indeed, be reached through a process of 

"disjointed incremental" steps has been recognized and postulated by 

Lindblom (1959). In his analysis, the decision making process typifies 

what he terms "the science of muddling through." Lindblom points to a 

fundamental dichotomy of theory about decision making which sees man, 

on the one hand, as a rational policy making creature capable of compre­

hensive evaluation of all possible relevant decision alternatives; and, 

on the other, as a less than fully rational creature of quite narrow 

scope capable of interpreting only a limited amount of information, and 

fundamentally affected by cultural, behavioral and social variables. 

This dichotomy basically involves two different assumptions about the 

rationality and objectivity of man as decision maker. This duality of 

approaches has been reflected to a large extent in the way in which 

decision theory has developed. Two fundamental approaches can now be 

isolated: one which seeks to move man closer to rationality in attempt­

ing to prescribe his decision making in terms of what ought to be, and 

the other which seeks to describe and predict his decision making from 

the stance of how he in fact reacts to decision situations. The former 

approach has been given the label "normative" decision making, while the 

latter is termed the "behavioral" approach. 
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The analysis of dec i sion mak ing t o be underta ken here does not 

seek to demonst ra t e th e meri t s of any par t ic ul ar approach to decision 

ma king. Rather it s eeks t o exami ne the un der lying rati onales of the 

normative approach in this chapter, and to assess critically the funda­

mental assumptions of the behavioral ap proach in the following chapter. 

Of primary importance in this chapter will be the task of describing the 

decision process as it typically occurs. 

Before embarking on a specific examination of the mechanics of the 

decision process, it is important to describe the normative/behavioral 

di sti ncti on furt her, in order to assess· ·more fully the di rec ti on and 

merit of each ap proach . Without doubt, the normative approach in 

decision t heory represents the classical approach. As stated, the 

normative approach, if actually not resting entirely on the supposition 

that man is a completely rational being, utilizes the rational potential 

of man wi t h respect to decision making. As Machol (1960, pp. viii-ix) 

states: 

We assert t hat it is possible to describe analytically any human 
function which can be reasonably defined in objective terms-and 
we specifically include in such functions 11 thinking 11 insofar as 
the term is definable. If by 11 thinking 11 one means being able to 
do arithmetic, or play a good game of chess, or learn from exper­
ience, or make optimal decisions in exceedingly complex situa­
tions, then we assert that thinking can be described analytically, 
and there are two important corollaries: if i t can be described 
analytical ly, it can be simulated; and if it can be simulated, it 
can be performed mechanically. 

Notwithstanding the fact that it would appear that Machol makes an 

illogical comparison between doing arithmetic or playing chess and 

making complex decisions which can involve infinitely more variables of 

a highly subjective nature than either of the former, it is this funda­

mental assumption, as he states it, which underlies most normative 

approaches to decision making . Dorfman and Jacoby (1971), Krutilla 

(1963, 1971, 1973), Krutilla and Eckst ein (1971), Krutilla and Cicchetti 
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(1972), Pearce (1975), and Sewell (1966, 1974) have all examined various 

applications of the normative approach in decision making, with partic­

ular reference to the Columbia River Treaty. Certain differences of 
opinion exist as to the effectiveness of this approach with respect to 

assessing social wants, needs or costs. In those instances of environ­

mental or resource decision making in which the major parameters of the 

issue can be readily defined, identified, collated, and quantified in 

some way such that the relative benefits and detriments can be ranked, 

a prescriptive model has application. Such parameters, however, are 
usually only definable in very simple environments where information 

availability is very high and goals are not in conflict. 

A large part of the rationale behind cost/benefit analysis is the 

assumption that aspects of environmental or resource use problems can 

be objectively defined, quantified in some way, and ranked in benefit/ 

detriment terms. Howe (1971), Krutilla (1967), Mishan (1971) and Pearce 

(1975) explore the cost/benefit approach to resource management economics. 

As long as a critical economic assumption underlies this type of norma­

tive approach, it does have applications. Problems, however, occur when 
non-economic and non-quantifiable variables are introduced. One of the 

major shortcomings of the normative approach lies in the tendency of 

normative theorists to rely on economic assumptions about what is right 

for society, and the tendency to attempt to reduce the major parameters 

of a given decision situation into quantifiable units. Also, as has 

been seen, in cost/benefit analyses, there is no logical way to get from 

what "is" the case to what "ought to be" the case. It is true in most 

normative models that the conclusions drawn follow from the premises 

quite logically. To accept those conclusions, however, one must accept 

the premises. It is the premises of such studies that are most often 
the focus of contention, from a behavioral point of view. 

Major opposition to the normative approach is found in the ranks 

of the behavioralists, and, apart from questioning many of the 
11 rati ona l 1

1 foundati ans of the former approach, their cri ti ci sms centre 

on certain basic points. From a behavioral standpoint, many of the 
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influencing components in resource and environmental issues are not 

clearly definable; or, if they are definable, they are not meaningfully 

quantifiable. In cases where all aspects of an issue are easily quanti­
fied, ranked, and given a measure of "worth," prescriptive models may 

be useful; however, many cases exist where values are not quantifiable, 

impacts are not known and are not particularly predictable, and inter­
ests may not be singularly rational or objective. In fact, it is the 

very process of assigning worth to certain values in a decision context 

that constitutes the crux of the normative approach; and, at the same 
time, constitutes the most questionable aspect of that approach. In 

many instances, the normative approach fails in its ability to describe 

analytically and simulate the decision process, with the identifiable 

variables, as subjective or qualitative inputs are introduced. 
Anderson (1970), Cooley (1963), Kasperson (1969, 1971), Minghi 

(1971), and O'Riordan (1971) all recognize the importance of behavioral 

analysis and value structure in the decision making realm. Kasperson, 

in particular, recognizes that external factors, outside the bounds of 

comprehensive rationality, can significantly affect major environmental 

decisions. One of the most obvious reasons for this is the fact that 

environmental issues often involve some conflict between notions of 

socio-economic quantity or worth and aesthetic or ecological quality. 

Predictably, the latter is very hard to take into account without util­

izing some degree of behavioral analysis. 

A great deal of confusion exists with respect to the applicability 

of normative and behavioral approaches. This confusion can be identified 

in the scramble within many disciplines to hold on to the normative 

style of analysis. The attempt to clarify and simplify decision pro­

cesses by somehow furthering the ability to isolate and quantify aii 

of the applicable variables involved continues in many subject areas­

not the least of which is resources management. A good example is the 

predilection of theorists in recreational resource analysis to attempt 

to quantify the recreational and/or aesthetic experience such that it 

can be meaningfully ranked against proposed economic uses. It would 
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seem that, as yet, attempts to quantify the recreational experience 
have not resulted in a satisfactory fra mework by which aesthetic or 
other qua l itative experiences can be assigned a 11 value. 11 The reason 
is fairly obvious-economic quantification represents the one and only 
real standard by which modern industrial society can assign a value. 
Ask a researcher to assign value to parks, for example, and he will in 

most instances attempt to express that value in terms of "willingness 
to pay" for the recreational experience, on behalf of the user, distance 
the user will travel for the experience or opportunity cost. With few 
exceptions, this underlying economic assumption has manifested itself 
in attempts to reduce all variables involved to a common quantifiable 
denominator. This realization promotes the observation that the norma­
tive approach is tied very closely to the concept of rational/economic 
man, and to the logical rationality of his economic constructs. 

Where the normative style of analysis does run into serious diffi­
culty is in cases of land use suitability or environmental confl ict. 

In _such cases, stress produces an over-abundance of qualitative 
responses-emotional, rational, irrational, and behavioral-and, cor­
respondingly, a large input of non-quantifiable information, much of it 

in the form of opinion and subjective point of view. The nature of 
conflict is such that stress is generated and, in turn, emotional polar­
ization often occurs. That such stress severely limits the ability of 

participants in the conflict to assess the conflict and act in a 
rational/comprehensive manner is abundantly obvious. Dyckman (1961) 
analyzes decision theory in terms of its usefulness and applicability 

to planning. In his review it is clear that time frame and lack of 
stress allows for a much greater measure of rationality in the decision 
process. Sewell and Wood (1971) and Wood (1976) have explicated to some 
degree the effects of stress, tension, and threat, as well as conflict 

perception, on the decision process. Manifest effects include shorten­
ing of time frame for a decision, lack of dependable forethought or 
preplanning, the presence of often irrational yet viable opinions about 

the issue, and qualitative rationales undermining and reducing the 
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validity or acceptability of quantitative ones. 

In short, the decision process can be viewed as taking place 

according to a format drawn from somewhere on a continuum with the 
following extremes: a process of rational choice based on comprehensive 

review of alternative courses of action and the relative merits of 

values involved, at the one end; and a process of choice, sometimes and 

in some respects rational, and at other times emotional and qualita­
tively based, in which the issue, alternatives considered, and outcome 

are heavily influenced by various cultural, behavioral, and psychologi­

cal factors, at the other. The next part of this chapter is devoted to 

an examination of the decision process, taken out of the context of land 

use suitability or resource allocation conflict. The focus of the 
examination will be the degree to which normative assumptions can be 

seen to be employed in the theoretical decision process, and the degree 

to which some of those assumptions can be questioned. The emphasis, in 

this context, is the mechanics of the decision process, disregarding for 

the time being the influence of external factors. 

2. 3 THE METHODOLOGY OF DECISION MAKING: A 
CRITICAL ANALYSIS OF NORMATIVE ASSUMPTIONS 

While decision theory is being generated in a variety of disci­

plines, including psychology, political science, economics, and 

geography, the decision process has an essential importance to the 

latter. The concern, from the point of view of geographers studying 

resource, land use, or environmental conflicts, is the nature of that 

process of "selection of alternate courses of action" in such conflict 

cases. 
Most decision theorists, no matter what their discipline, view 

decision making as a process which begins with the identification of 

goals or objectives, selects and reviews possible alternative courses 

of action, ranks or gives value to those alternatives, and then adopts 

one, most valued alternative as a proposed course of action. March and 

Simon (1958), Archer (1964), Thompson (1965), Scott (1967), Scott and 
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Haimann (1970), and Scott and Mitchell (1972) all postulate these basic 

steps or stages in the decision process. Termed the "classical formu­
lation" by Lindblom (1968), this breakdown of the decision process into 

its parts leads, in his explication, to six identifiable steps: (1) the 
problem; (2) clarification of goals, values and objectives; (3) alternate 

ways of achieving goals; (4) consequence of each alternative; (5) com­
parison of each alternative with goals; and (6) choice of alternative 

most consistent with goals. It must be borne in mind that this is an 
explication of the theoretical processes involved in rational decision 
making. In short, these are the components that are desirable in the 
context of reaching decisions. Not all decision processes are rational 

to this extent. At each stage of such a process external factors can 

be influential: decision maker bias or preference, pressure group input, 

and a whole realm of other related variables that can affect and severely 

limit the objectivity of any stage of the decision process. The stages 

of decision making, now a unified and generally accepted description, 

were probably first set out by Dewey (1910) in his work on human problem 

solving. He identified the three main requirements of problem solution 

to be: problem identification, some consideration of alternative courses 

of action, and some choice between alternatives. Since that time, Simon 

(1960) and Gore (1964), and others concerned with the decision process, 

have reaffirmed these steps, while adding some peripheral considerations 
to each step. 

2.3.1 Problem Analysis in the FoY'TTlUlation of 
Goals and Objectives: The Search Process 

In the initial stage of decision making, it is clear that some 
concept of problem must be formulated. The fact that a problem requiring 

decision resolution exists can be due to several reasons. Scott and 

Mitchell (1972), in looking at goal formulation, posit the use of a 

goal search process which is invoked when a certain dissatisfaction 

occurs in the realization of former goals. March and Simon (1958) 

diagrammed this search concept in a now classical representation, shown 
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FIGURE 2-l: THE SEARCH PROCESS 
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in Figure 2-1. This search for new goals is undertaken when satisfac­
tion from realization of former goals falls below the level of aspira­
tion. Th i s method of goal search may be useful for organizations and 
individua l s who are making decisions with the intent of satisfying 
certain aspirations. In many cases of resource allocation or land use 
suitability conflict, however, it is not th i s type of search process 

which generally underlies the re-evaluation of goals or problem identi­
fication. Rather, it is the reality and realization of conflict and 
stress which forces the setting of new goals. In short, the problem 
is defined as a result of tension of some type. The concept of stress 
or tension as the prime motivating mechanism for problem definition 
does not involve the identification of goals in a "positive" sense. 
This is to say, the search for goals that is initiated as a result of 
tension or conflict is a search for avoidance or mitigative mechanisms, 

rather than II increased satisfaction" mechanisms. Though the conflict 
may have occurred as a result of competing attempts at realizing other 
goals, conflict resolution decision making seems to involve the modifi­

cation of such polarized "satisfaction oriented" goals into unified 
"conflict avoidance" goals. Thus, in conflict cases the rationale 
behind the setting of goals and the relative motivation for achieving 

those goals can differ markedly from the rationale involved in satis­
faction oriented goal identification. This is important, as it reveals 
a new component to the process of problem perception and introduces the 

potential for irrationality in the search process. 

Needless to say, definition of problem involves a whole realm of 
perception and attitude considerations. The influence of differences 

in perceptions and attitudes on the way in which the problem is idenfi­
fied and approached, and on the way in which goals and objectives are 
established, will be considered, to some extent, in the next chapter. 

Once a problem has been identified, and once goal alternatives and 

values are interpreted, the next stage of the decision process can occur. 
It should be noted before proceeding, however, that it is the area of 

problem identification and goal, objective, and value determination 
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which seems t o be the most importan t in t erms of preconditi oning deci ­

si on ou t comes. If irrational choices are made at t his stage-even 
t hough they mi gh t be fol l owed by a ri gorous and obj ecti ve decision 

process-the dec ision outcome may still be seriously biased, narrow or 
in appropri ate. The notion of an optimum cou rse of action is condi­

tioned at this s t age, si nce some alter native cour ses of action will be 
overlooked or bypassed by the way the goals and objectives are perceived. 

2. 3. 2 Assimilation and Evaluation of Alternatives 

With problem, goals, and objectives established, alternative 

courses of action and evaluation of alternatives become the next prior­

ities in the decision process. Under the assumptions of rationality, 

which will be explored in the next chapter, a comprehensive list of 

alternative courses of action will be assimilated by the decision-maker, 

taking into account the entire scope of possibilities. That the deci­

sion ma ker is capable, that he has the expertise and time as well as 

resources to do this is another assumption that will be explored further, 
in the analysis of procedural influence. Assuming, for the moment, 

rationality and expertise, the listing of alternatives will generally 

involve a spectrum or continuum of choices ranging from an extreme 

polarized option, to compromise in the middle, to an extreme polarized 

option on the other end. Needless to say, once again perceptions and 

attitudes and other external i nfl uenci ng factors can critically 11 skew 11 

such a continuum , in offering more alternatives on one side of an issue, 

avoiding consideration of extreme alternatives, and conditioning the 

concept of compromise in one direction or another. Once a continuum of 

alternatives is established, some notion of ranking or establishing 
11 relative merit 11 must be introduced. Clearly, if a value laden defin­

ition of what is "best" is to be avoi ded at this stage of the decision 

process, a rigidly and rigorously defined "scale" must be posited, such 

that ranking of alternatives is obj ec ti vely accomplished. 

The problem of developing a sca l e against which decision alterna­

tives can be measured and "weighed " is deceptively fraught with diffi-
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culty. As previously mentioned, cost/benefit analysis is probably the 

best known attempt at creating such a scale. The inherent problems 

associated with cost/benefit analysis are exactly the problems which 

undermine virtually all attempts at creating such a scale: many alter­

natives are quantifiable in socio-economic terms, while many others are 

not. This is to say that, as yet, economic rationales have not proven 

completely satisfactory as a scale for evaluating alternatives. When 

qualitatively defined variables meet quantitatively defined variables, 

a 11 no man's land" occurs between them in the matter of basis for com­
parison. As Blazek et al. (1974) are quick to point out, man's predi­

lection to value things from an economic perspective causes him to 

continue to attempt desperately to give an economic value to such things 
as unpolluted environment, aesthetic character, recreational experience, 

and ecological preservation. As such, myriad theoretical schemes-such 

as willingness to pay, distance travelled and money spent in pursuing a 

given experience, and negative externality payments-have been concocted 

in an attempt to place familiar economic values on qualities and exper­

iences, which for the most part bear only a superficial relationship to 

concepts of economic worth. The presence of this general inability of 

theorists to come to terms with an appropriate methodology for comparing 

"apples with oranges," so to speak, may very well stem from man's basic 

inability to conjoin and rationalize his economic outlook with environ­
mental reality. Whatever the reason, the development and use of a 

reasonably objective and unbiased scale by which alternative courses of 

action can be weighed in the process of decision making remains as a 

major task for decision theorists. The choice of existing scales for 

comparison inevitably introduces a major bias into the ranking process. 

Once a scale or set of criteria has been established for the 

purpose of ranking alternatives, the merits of each in meeting or 

satisfying the established goals or objectives must be assessed. 
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Clearly, the way in which the goals and objectives have been 

defined severely limits the type of alternatives which will suffice in 

meeting those goals and objectives. Thus, if the goals of the decision 

process are economically defined, the merits of alternatives that are 

ecologically defined will probably not appear to be as high as the 

merits of economically defined alternatives. This is to say that the 

theoretical range of choice may be reduced by the way in which the goals 

and objectives have been defined. This insight is attributable to White 

(1961) and will be explored further in the next chapter, where influenc­

ing factors upon the decision process are discussed. 

With an alternative course of action found to be the most consis­

tent with the established objectives, and felt to be the most useful in 

realizing the established goals, that alternative will usually be chosen 

as a solution or decision outcome. Once again, bar r ing other influencing 

factors, Machol (1960) seems to have a plaus ib le case regarding the 

rigorous and mechanically rigid nature of the decision process once this 

initial stage has been passed. Clearly, once goals and objectives are 

identified and al t ernatives are outlined, the decision process can be 

reduced to a purely academic procedure. Decision theory, modelling, 

and gaming are all products of the realization that the essence of the 

decision process can be described analytically, simulated and reproduced 

mechanically. Where the problem clearly arises is in the way in which 

goals and objectives are established. Advanced normative approaches 

often hold that, given the reasonable predictability of human wants and 

needs under certain well-defined sets of circumstances, based on past 

experiences, even the process of establishing goals and objectives can 

be rigorously defined. The validity of this assumption will be more 

easily assessed at the end of the next chapter. Somewhat more critical, 

however, is an analysis of some of the other factors which can affect 

the rigorousness of the actual choice process. Accepting the point of 
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view of Machol and other normative theorists, as to the analytically 

definable nature of the decision process, is conditional upon acceptance 

of other controversial assumptions about the principal influencing 

factors that can be seen to condition the decision process and its 

outcome. 

The following chapter reviews these major types of influence, and 

defines, t o some extent, the ways in which such in fluences can affect 

the land use suitability decision process. 

2. 4 SUMMARY 

It was the intent of this chapter to present the major principles 

of decision theory; and, by so doing, to highlight the normative/ 

behavioral distinction. 

Decision making can be viewed as a complex process of seeking out 

or identi fying goals, needs and/or objectives; assimilating alternative 

options for action; evaluating and weighing alternatives; and choosing 

an appropriate or "best" course of action. This process can be viewed 

as consisting of a realm of possible manifestations-going from the 

extreme normative approach on the one hand, to the extreme behavioral 

approach on the other. 

In addition to reviewing major aspects of decision theory and 

describing the "process" of decision making, this chapter was concerned 

with a critical analysis of some of the fundamental assumptions under­

lying the normative approach. The result of the analysis was to show 

that there may be critical difficulties encountered in reaching repre­

sentative decisions when basing such decisions on normative considera­

tions. In particular, social criteria, aesthetic considerations, values, 

wants and needs were judged especially difficult to simulate in predic­

tive decision models. 

The normative approach is often utilized by decision makers who 

are unwilling or unprepared to countenance a wide range of complex 

behavioral inputs. The relative drawbacks of the normative approach 
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and the assumptions underlying normative inputs will become clearer as 

a review of behavioral influence is undertaken in the following chapter. 



CHAPTER 3 

MAJOR BEHAVIORAL INFLUENCES AND LIMITING FACTORS 
IN THE LAND USE SUITAB ILITY DECISION PROCESS 

3. 1 THE NATURE OF INFLUENCE 
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It would seem that the basic point of departure for normative and 
behavioral theorists in their divergent views on decision making, is the 

degree to which external influences on the decision process can be 

defined and anticipated. Normative approaches generally attempt to 

reduce external variables into predictable modes; thereby concentrating 

on prescr ibing decision actions, given definable circumstances. Behav­

ioral theorists, on the other hand, seem to hold fast to the notion that 

external variables are infinitely subtle and changeable, and that deci­

sions are actually partly a result of behavioral variables, perceptions, 
/ / 

attitudes, pressures and human preference. The result of the latter 

approach is to concentrate on defining what decision types may be pro­

duced by given external variables . It is a premise of this thesis that: 

(l) influence can play a major role in defining decision processes and 

outcomes; (2) influence can vary both in type and degree from decision 

to decision; and (3) influence does not always admit definability and 

rigorous approximation. While most normative theorists would concede 

the first two parts of the premise, most would be unwilling to admit 

that influence was not definable. However, attempts at such rigorous 

definition in previous cases have yielded no t iceable over-simplification 

of decision situations, attempts at reducing all variables of influence 

to questionable common denominators, and intentional neglect of unclass­

ifiable, hard to define, or extraneous variables. 

While the previous chapter examined the decision process in isola­

tion of critical external influence, and in so doing levelled certain 

criticisms at the normative approach, this chapter will seek to assess 
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such, a realistic assessment of the degree to which such factors can 
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be expected to influence the decision process will be attempted; while, 

at the same time, an examination will be conducted into some of the 

major reasons why attempts at seeking normative quantifications of such 

factors often prove unsatisfactory. 

As has been previously stated in this thesis, influence exists as 

an external conditioning factor in almost all decisions. White (1961) 

offers one of the most valuable analyses of the role of influence in 
speaking of the ranges of theoretical and practical choice. White 

diffe.rentiates between the "theoretical II range of options open to a 

decision maker and the "practical" range of choice that exists once the 

former has been conditioned by factors of "awareness" and "restraint." 

The theoretical range of choice constitutes all "possible" or "poten­

tial" courses of action which might be open to the decision maker in a 

given circumstance. However, White contends that in no decision situa­

tion will the decision maker actually deal with such a realm of choice. 

Rather, the theoretical range will be conditioned by lack of awareness 

of the extent of theoretical possibilities, or editing and restraint by 

the decision maker, yielding a practical range of choice. In the matter 

of awareness, the preceding chapter alluded to problems of decision 

maker expertise, knowledge and/or lack of awareness of existing infor­

mation-problems which are explored more fully in this chapter. As far 

as restraint is concerned, it can be conditioned by "passive," "proced­

ural" and "active" factors: value assumptions, perceptions and attitudes; 

degree of rationality, expertise time or funding constraints; and 

external influences brought to bear on the decision process. White's 

analysis can be schematically represented: Figure 3-1 diagrams the 

decision process in this manner. 

White proposes that restraint is imposed as a result of a variety 

of factors, many of a social nature. He sees a continuum of such 

sources of restraint going from "formal political structures" at one 

end to the subtle nuances of "social attitude and tradition" at the 
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other. Kates (1962) and Firey (1960), in pointing out that such con­

straints are most forceful in restricting decision maker adoption of 

"new" or previously untried courses of action, substantiate White's 

view. They comment that such restraints can cause the ultimate narrow­

ing of the theoretical range of choice down to a practical range of 

choice that involves only one option. In such instances habitual choice 

occurs. White remarks that such cases constitute 11 the most elementary 

form of choice-the reaffirmation of the past" (1961, p. 28) .f The 

sources of such restraint, as far as external factors are concerned, 

are values, perceptions, attitudes, wants, needs and demands of those 

involved in or affected by the decision process.? 

Influence seems to manifest itself in decision scenarios in three 

basic ways: (1) passive or subconscious value assumptions and predeter­

mined concepts; (2) procedural limitations or problems in the mechanics 

or process of decision making; and (3) active pressure from individuals, 

groups and agencies external to the decision process. In the following 

sections of this chapter these three types of influence are considered 

in terms of the ways in which they can be seen to affect the decision 

process, and their relative importance in terms of conditioning decision 

outcomes. 

3. 2 PASSIVE INFLUENCE: THE IMPORTANCE OF VALUE 
ASSUMPTIONS AND CULTURAL DETERMINANTS 

' 3.2.1 Historical Roots of Man's 
Perception of Environment 

Herbert Marcuse (1964) has pointed out that there exists in modern 

society a huge logical gap between the needs and necessities of man, and 

those things which he perceives as needs and necessities . . Marcuse 1 s 

"one-dimensional man 11 has lost touch with the reality of his biological 

and ecological self, and the importance of his relations to other physi­

cal beings; an aberration which has led him to replace such reality with 

an artificial system of beliefs and values which bear little relation to 
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his physical limitations and needs. Why has this occurred? Surely, it 
cannot be attributable to the mere presence of some degree of developed 
intellect, or to the belief that man is somehow exempt from physical 
natural laws. ' 

In essence, modern society is the product of the cultural and 

scientific evolution of man. The nature of this evolution can be seen 
as a highly complex network of intellectual, social, cultural and tech­
nological realizations that spans the entire time frame of man's exis­
tence on this planet. Dansereau (1970) has traced some aspects of the 
relationship between man and environment from the state of virgin land, 
through human hunting and gathering societies, to the appearance of 
industrial and urban systems. This analysis, however, fails to approach 
a key question: how is it that man has developed in such a way that his 
relationship to his environment has become so obviously strained-how 
has society become so estranged from the fundamental principles of 

ecology? 
Many theories have been expounded on the subject of what factors 

are to blame for the impending ecological crisis. The starting point 
for considering this question can be found in the principal common 
denominator of such theories: that man has somehow developed an over­
riding and all-consuming anthropocentricity in his view of himself and 
the environment. By anthropocentricity it is meant that man does not 

tend to view himself as a functioning part of a global ecosystem, but 
rather as the "steward" of the planet, "owner" and principal "manager" 

of its resources, and "controller" of its destiny. The roots of this 
anthropocentric orientation, which exists to differing degrees all over 
the globe, can be seen in many social and cultural factors. Science, 

technology, social science, and theology can all be seen as "roots" of 
the current societal orientation towards the environment. 

Lynn White Jr. (1967) chooses to focus on the Judea-Christian 
ethic, blaming the doctrines of "go forth and multiply" and "dominion 
over the earth' 1 for man's view that the environment is something to be 

conquered. Moncrief (1970), in responding to White, rightly points out 



28 

that the latter's analysis is too narrow, arguing that there is an 
entire cultural tradition involved in man's orientation towards the 

environment. Leiss (1970) chooses to link technology and science 

together, in his review of the contributing elements in man/environment 
relations. In his view, science and techno l ogy-indistinguishable from 

one another-have perpetrated man's environmental defilement. This is 

also a popular analysis in many current religous doctrines. Sears 

(1967) traces the use of science and technology in controlling or 
"mastering" nature back to the time of Bacon and even Aristotle. What 
is wrong in these analyses, however, is that they fail to take into 

account the subtle distinctions that were made by Aristotle, Descartes, 

Leibniz, and Bacon, as well as their precedessors. 

If one traces the history of Western thought (and for that matter 

Eastern thought-though the progression, assumptions, and manifestations 
of the latter differ somewhat from the former), it becomes evident that 

even before the time of Aristotle two often conflicting orientations 

were apparent in human society. Man was, at that time, still suffi­

ciently in awe of the natural systems around him that he was particu­

larly susceptible to the doctrines of mysticism and theological dogma. 
It was, thus, a time in which science-spurred on by man's curiosity 

about his surroundings-was in conflict with theology, tradition, myth 

and superstition. Prior to Aristotle's time, the Ionian civilization 

had already made major scientific advances. Russell (1945), Jeans 

(1951), Sarton (1952, 1959), and Schrodinger (1954) agree that it was 

at the time of Pythagoras that a major and irrevocable split occurred 

between pure science and that which was to become social science. 

Pythagoras was, in fact, one of the first to reject the Ionian concept 

of science-the process of observation and experiment-in favour of the 

idea that the laws of nature could be divined and deduced by pure hwnan 

thought. The critical importance of the advancement of this idea can­

not be overstated. It was at this point that pure science and its 

methodology were split from the intellectual pursuits of politics, 

economics, philosophy, and theology. The former, when not being 
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suppressed by the latter continued to flourish in its attempts to under­

stand man through understanding nature; while the latter continued to 
attempt to interpret nature through the eyes of man. For the most part, 

the tradi t ion that was begun by Pythagoras represented a sanctuary for 

theological and mystical dogma. This tradition substantiated an ever­

increasing assumption that man was somehow different from nature-a 

unique "higher being" who was capable of understanding his environment 
through mere intellectual interpretation. 

It was this tradition, steeped in theological dogma, that appears 
in the philosophy of Descartes (1649) and Leibniz (1714), in which man 

is elevated from biological reality to a position somewhere between the · 

"angels" and the "brutes." The French philosopher Michel de Montaigne, 

in the Defence of Raymond Sebond (1959, p. 21), summarizes this "man 
apart" orientation: 

The most wretched and frail of all creatures is man, and withal 
the proudest. He feels and sees himself lodged here in the dirt 
and filth of the world, nailed and riveted to the worst and 
deadest part of the universe, in the lowest storey of the house, 
trapped worse than bird or fish, and yet in his imagination he 
places himself above the circle of the moon, bringing heaven 
under his feet. By the vanity of that same imagination he 
equals himself to God, attributes to himself divine faculties, 
and withdraws and separates himself from all other creatures; he 
allots to these, his fellows and companions, the portion of 
faculties and power which he himself thinks fit. 

Kuhn (1970) points out the cyclical nature of scientific revolu­

tions, and Russell (1945) demonstrates the way in which scientific 

i nves ti gati on has been suppressed at various times throughout .hi story, 

only to emerge again in a refined form. The raison d 'etre of science 

and that of social science, however, have not been reconciled since the 

time of Pythagoras. The result has been that the strong philosophical 
and theological traditi,on of 11 interpretation 11 as opposed to "investiga­

tion" of nature has dominated the development of most societies, par­

ticularly those in the West. Notwithstanding this, science has 

continued to advance and to offer observations of ever-increasing 

complexity about the physical environment. The conceptual gap, however, 
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The i mportance of t hese observations to the question of how man 

has come to view his envi ronment can now be explicated. The man-a part 
t raditions of theol ogy and ph i losophy have become t he unde r lying prin­

ciples of the modern social sci ences-not the least of which are 

politics, economics, psychology and sociology. In effect, man has been 

culturally conditioned to view himself as being something quite differ­

ent-not just intellectually different but generically different-from 
the other living entities on the pl a net. In short, a "man versus nature" 

psychology has developed over time. The actions, institutions, and 

cultural traditions of modern man can be seen ~s manifestations of this 

"interpretive" methodology. Pure science, on the other hand, continues 

to elicit awe, distrust, and even gross misunderstanding from major 

segments of the populat ion. Technology is not , as theorists such as 

Leiss would argue, science. It is, rather, the "socialization" of 

science-the utilization of scientific principles and discoveries by 

society, towards socially dictated ends. Vaughan (1974) provides an 

analysis of the way in which this traditional orientation was transcribed 

into social use, particularly technology and economic systems, largely 

as a result of the writings of Locke and some of his followers. 

In a sense, man's inability to control his population, inability 

to limit . the side-effects of his burgeoning technology, and inability 

to conjoin his raison d 'etre for society with the tenets of ecological 

reality, can be seen to stem from his estrangement with science. Only 

science and the principles behind its pursuit offer man the chance to 

throw over this long-standing cultural anthropocentric tradition. Some 

theorists on this subject, including Vaughan (1974) would disagree with 

this analysis, holding that science is a detrimental pursuit that should 

be curbed such that socio-religious pursuits of an ecological orientation 

can prevail. This type of view tends to reaffirm the realization that 

man still firmly distrusts science, and somehow blames the methodologies 

of science for the state of man / environment relations. These theories 
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are all open to interpretation, and clearly one could present a myriad 

of such interpretations of historical literature. What is important, 

though, is the fact that some of the major predetermining factors have 

been isolated, and some understanding of the two distinct orientations 

from which perceptions, attitudes and values spring has been achieved. 

To a large degree, the success of attempts to increase man's 

awareness of the principles of ecology, and the importance of his 

environment to his well-being, rest upon the degree to which man's 

tendency to interpret nature from the point of view of his own self­
interest can be altered. In a very real sense, the "mastery of nature" 

tradition can be traced directly to the tendency of man to interpret 

nature from an egocentric point of view. The interpretation of nature 
that has predominated has failed to take into account the complexity of 

the system and the reality of the relationships between its components. 

Thus, man has created and attempted to sustain a series of societies, 

technologies, and politico-economic systems that defy ecological reality. 

Within these artificial systems lie the majority of socially and cultur­

ally conditioned values to which the majority of people still adhere 

(Marcuse, 1964). These values do not yet admit that perhaps something 

is amiss; that perhaps ecological reality is also a concept that mankind 

should adopt into its value system. This will probably not occur, how­

ever, until the cultural anthropocentricity that underlies man's social 

and politico-economic systems is altered in a major way. 

3. 2.2 Nature and Importance of Socio-Cultural 
and Socio-Econorrric Value Asswnp tions 

In the recent past, emphasis has been placed on the importance of 

perceptions and attitudes to the resolution of environmental issues. 

As such, a wide body of theory exists dealing with both the nature of 

how people perceive their environment and the way in which those percep­

tions are transformed into attitudes. Also, the role of attitudes in 

decision making has been extensively covered in the fields of psychology, 

sociology, and geography. White (1966), Saarinen (1966), Lowenthal (1961, 
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1967). and Burton (1971) review and present the major theoretical 
advancements in perception/attitude studies. Saarinen (1969) and Goodey 

(1971) provide a fairly comprehensive bibliography of the literature in 

this subject area. There can be little doubt that perceptions and 

attitudes are critical factors in environmental awareness, and subse­

quent inputs and involvement in environmental issues. Perceptions and 

attitudes, however, are generally important in terms of how they are 

manifested or represented in given situations. In other words, they 

are important in an active sense-as opinions and overt convictions 
about an issue. It is a premise of this thesis that perceptions and 
attitudes are important in the sphere of active social and institutional 

influence, and, of course, decision maker orientation; but that other, 

more fundamental and more static orientations of a covert or passive 

nature can be seen to also affect decision processes. In general, 

perceptions and attitudes will appear in an issue through the forums of 

public participation, interest group involvement, and media coverage. 

As Rokeach (1968, 1973) points out, however, such perceptions and atti­

tudes often stem from a larger, more static, more intuitive, and more 

basic set of principles to which people adhere. These principles are 

fundamental beliefs and values. 
In making the distinction between attitudes and values, Rokeach 

(1968, p. 160:) refers to values as: 

enduring beliefs that a specific mode of conduct or end state 
of existence is personally of socially preferable to an oppo­
site or converse mode of conduct or end state of existence. 

Rosenberg (1960, p. 322) makes the distinction between values and atti­

tudes clearer by stating that: 

The importance of a given attitude depends upon the extent to 
which it is perceived to be instrumental to the furtherance or 
hindrance of important values. 

Value systems provide a 11 well-spring 11 for attitudes. Attitudes, in turn, 

are affected to some degree by perceptions. Perceptions can be condi­

tioned in two ways: from external inputs about situation and environment, 
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and from fundamental beliefs. In a sense, attitudes are active mani­

festations of values and beliefs-conditioned in some cases by externa l 

factors. While attitudes have received a good deal of attention in 

terms of environmental issues, values have generally received somewhat 

less consideration. This has occurred desp i te the fact that the impor­

tance of the latter in affecting dec i sion outcomes would seem to be 

high. One could posit a hierarchy in this sense in which values form 

the apex of an inverted pyramid, with perceptions and attitudes radiat­

ing up from that apex. 
This first section overviews some of the possible interpretations 

of the historical and cultural foundations of man/environment conflict. 

This overview is intended to uncover to some extent the roots of pre­

dominant value systems, as well as societal assumptions about the 

environment and man's place in it and proper function with respect to 

it. No matter what interpretation is chosen, it would appear that there 

has been a strong culturally conditioned "man versus environment" value 

base adopted by modern society. This man versus environment orientation 

seems to pervade man's actions to such an extent that it is clearly 

visible in most major economic systems and political philosophies in the 

world today. Caldwell (1963) summarizes this pervasive orientation with 

respect to the United States by pointing out that there has yet to be a 

clear "public doctrine of public responsibility for the human environ­

ment." To some extent the environmental movement of the 1960s resulted 

in increased environmental legislation, but even so environment still 

has not achieved full status as a major human and societal "value." 

It has been observed by theorists such as Rokeach, that percep­

tions and attitudes are manipulable and alterable. This is to say that 

given the right information and influence, perceptions of an issue, and 

attitudes towards that issue, can be modified. Values, however, are 

generally more fundamental and more enduring in the face of contrary 

indicators. Thus, they tend to be more static and resistant to change. 

The significance of this observation is that perceptions and attitudes 

may be altered by external factors, while the fundamental values under-
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neath those attitudes remain unchanged. Thus, while researchers often 

tend to view attitudes as active manifestations of values, cases can 
occur where this is not entirely accurate. Reliance on perceptions and 
attitudes as indicators of influence on the decision making process may 
be too narrow an approach. The possibility exists that even in the face 

of contrary opinions and attitudes, actual values and beliefs will 

dictate decision outcomes, in the final analysis. The latter can thus 
form a completely different type of external influence on the decision 

process-a passive "assumptive" influence. 
The importance of beliefs and value systems in the context of this 

thesis is that they involve reasonab ly static and immutable assumptions 

about man and environment. Most often these assumptions centre on 

socio-cultural concerns-ensuring that social welfare is guaranteed-and 

socio-economic concerns-the sanctity of free enterprise, or the pro­

gress of the socialist state, rising material living standards, economic 

growth and industrialization. As Marcuse (1964) observes, it is not 

clear that such assumptions are directly related to real human values; 

but, as he acknowledges, they have been so completely and pervasively 
instilled in the populations of modern industrial states that those 

populations tend to view such socio-cultural and socio-economic models 

as being sacrosanct. In this sense, reconciling envinonmental concern 

with current political philosophies and economic policies becomes diffi­

cult. As such, environmental concern tends to involve a perception of 

environmental degradation, and gradual change in attitudes to encompass 

a desire for environmental protection. When a situation is reached, 

however, where environmental protection is pitted ~gainst economic 

growth or any of these strong societal values, large percentages of the 

population will defer to the latt er, where their most strongly condi­

tioned values lie, and will accept compromise of the environment as an 

alternative to compromise of t hose values . Even in the face of environ­

mental awareness on a massive sca l e , due to the presence of the media, 

and the presence of institutionali zed environmental protection measures, 

a major shift of values with res pect to the environment has yet to · 

take place fully. 
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Such values as economic growth and development, resource exploi­

tation, and increased alienation of man from the hazards and physically 

unpleasant aspects of his environment, are the products of a long socio­

economic evolution. It remains unclear as to whether the concept of 

environmental sanctity can ever be fully integrated with these assump­

tions, in their current format. Perhaps it will take a major ecologi­

cal catastrophe to force men to reassess and revamp their value assump­

tions; response to crisis is often the final inexorable precipitator of 

change-as is most clearly evidenced in human reactions to large scale 
natural di sasters. 

Rokeach (1968, 1973), Lee (1966), Miller et al. (1970), Cain 

(1967), Horowitz (1972) and Goodey (1971), to name only a few, have 

emphasized the importance of such underlying value assumptions in con­

ditioning environmental responses. The latter reviews perception 

studies in some depth, and corrments on the degree of anthropocentrh:ity 

involved in most attitudes and perceptions. Lee (1966) comments that 

until environment becomes something to be protected and respected rather 

than dominated and exploited, and until this type of attitude becomes an 

actual human value, environmentalism will represent little more than 

hypocrisy-an ideological clash between attitudes and beliefs. Blazek 

et al. (1974) recognize that the domination and exploitation of nature 

is a shared human orientation which has become, through centuries of 

socio-cultural tradition and indoctrination, an entrenched human value 

system. They argue that in order for environmental (biological and 

ecological) considerations to receive objective and fair hearing in land 

use suitability or resource allocation conflict cases, this inherent 

belief about man's relationship with respect to environment will have to 

change. That such a change would imply more than a mere change of atti­

tudes and perceptions is a corollary to this argument. 

Value assumptions form the basis of many individual decisions 

about minor issues. In major decisions where institutions are involved 

value assumptions may still play a major role. Value assumptions can 

be seen to influence institutional decision processes in two basic areas. 
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Firstly, they can influence the decision maker as values that he himsel f 

holds or that his political party or economic associates hold. Often 

unskilled or harried decision makers have to fall back on their "gut 
feelings" about an issue to reach a choice-a tactic that brings 

decision maker values to the fore. Even in cases where decision makers 

do not consciously refer to their own values, the subtle and intrinsic 

nature of such values can often allow bias to enter the decision maker's 

evaluations without his knowledge. The presence of bias can narrow the 

range of variables considered in the decision process. In both of the 

above situations, value assumptions can preclude equality of plausibil­
ity for ecological/environmental variables in terms of their being 

considered objectively in the decision process. Secondly, value assump­

tions may dictate the type and amount of external influence brought to 

bear on the decision process. The public and/or interest groups, as 

well as bureaucrats, may take a particular stance on an issue as a 

result of their value orientation towards that issue, as opposed to 

basing that stance on an objective evaluation of the variables involved. 

In some cases, the strength of those culturally conditioned value 

assumptions is such that decision makers will overlook active external 

inputs in favour of an "I know what is in the best public interest" 

approach. 

It is important that such underlying value assumptions are not 

allowed to become prescriptive in the context of land use suitability 

or resource allocation decisions. Sometimes decisions have to be 

reached on the basis of future interests, avoidance of subtle but 

critical physical impacts, or non-materialistic rationales. Allowing 

culturally propagated value assumptions to dominate decision scenarios 

severely l imits the chances of such alternatives being objectively 

considered. In the final analysis, it is of great consequence that 

decision theorists realize that understanding decision outcomes must 

inevitably involve more than just the awareness of problems that can 

occur in the actual decision process, and of the relative influence of 

overt attitudes. Very real indicators of why decisions were made in a 
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certain way can often be found in societal assumptions, values, tradi­

tions, and past practices. Though such deep underlying rationales are 

often exceedingly difficult to isolate, particularly in conflict issues, 

some indicators of their nature may be found in analyzing traditional 

responses to si milar issues and associated decision precedents. 

3 . 3 PROCEDURAL INFLUENCE : LIMITING FACTORS 
I N THE DECISION MAKING PROCESS 

3.3. 1 The Concept of Rational/Economic Man 

Dyckman (1961) states that the "norm" of economics is to be 

rational, and that economics is a "science of rational action. 11 Downs 

(1957) points out that "economic theorists have nearly always looked at 

decisions as though they were made by rational minds" (p. 4.). The 

latter description allows for the concept of rationality to be extended, 

as Downs does, to describe the economic decision process as being one of: 

"calculating the most reasonable way for the decision-maker to reach his 

goals, and assuming that this way will be chosen because the decision­

maker is rational" (p. 4) ~ Braybrooke and Lindblom (1963), Kates 

(1962), Simon (1957), March and Simon (1958), Marschak (1950), White 

(1961), Lindblom (1959, 1968), Audley (1967), Brown (1970), Edwards 

(1954), Blazek et al. (1974), Taylor (1965), and Janis and Mann (1977) 

have all addressed the subject of rational/economic man, from the point 

of view of several different disciplines. That which has, in effect, 

become the paradigm of "institutional economics 11 -the concept of 

rational man-forms one of the most essential assumptions of normative 

decision making theory. That assumption is that rationality is, as 

Kates (1962, p. 55) points out: 

the ability to choose clearly and consistently those alternative 
courses of human behavior that are most appropriate towards 
attaining some end or goal . 

Simon (1957, p. xxvii) furthers th i s definition by clarifying an addi­

tional component to the assumption of economic man. He states: 
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[Economic man] has a complete and consistent system of prefer­
ences that allows him always to choose among the alternatives 
open to hi m; he is always completely aware of what the alterna­
tives are; there are no limits to the complexity of the compu­
tations he can perform in order to determine which alternatives 
are best; probability calculations are neither frightening nor 
mys t erious to him. 

Needless to say, it is this underlying assumption of man's ration­

ality, cri tical to the normative approach, which generates a great deal 

of debate amongst decision theorists. On the basis of some conceptual 

works on the subject (Braybrooke, 1965; Colwell, 1972; Lindblom and 

Cohen, 1979; Edwards, 1954; Blazek et al., 1974), the roots of the 

theory of rational/economic man are traceable back into the history of 

social science. In much the same way as man's evolving anthropocentrism 

developed out of the divergence of science and mysticism, so too did the 

concept of rationality. Philosophical discussions involving man's place 

in the universe always included the presence of man's rationality as a 

basic characteristic which separated him from other biological entities 

on the planet. An inherent belief in the rationality and intellectual 

capability of man pervaded the realm of the social sciences throughout 

recent decades. That economics, which has its roots in that same phil­

osophy, and which had its fundamental philosophical principles first 

postulated by the likes of John Stuart Mill, James Mill, John Dewey and 

Jeremy Bentham, was injected with an a priori concept of "rational man" 

is not surprising. That this concept of rational man would come to be 

of principal importance to the problem of giving rigour and scientific 

principle to the study of economics is also not surprising. In fact, 

much of subsequent economic theory generated from the original philoso­

phical roots of economics has been dependent on the assumption of man's 

rationality. 

That the assumption of rationality is of great importance in the 

normative approach to decision making is evident in the need within that 

approach to be able to define analytically, simulate, and mechanically 

reproduce the decision process. Objections to the assumption of man's 

rationality have taken two main forms: (l) a basic objection to the 
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rationality; and (2) an objection to the assumption that because man 
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has a certain capability for rational action, he employs that capability 

to its maximum degree in the decision process. 

Purveyors of the former type of objection, headed by Simon (1957), 

Edwards (1954), and Lindblom (1959) and most decision theorists in the 

fields of psychology and sociology, are unified in their questioning of 

the degree of man 1 s rationality. Their objections focus on the compre­

hensiveness aspect-the suggestion of near omniscience that seems to be 

purported in economic theory, with respect to man. They argue that man 

is, in some well-defined instances, capable of rational action; but that 

in many cases the complexity of the sjtuation with which he is faced 

surpasses the ability of man to assimilate, organize and conceptualize 

the necessary information for rational action. In much the same way as 

the assumption of man 1 s high degree of rationality has been questioned 

in the context of economic theory, it can also be questioned in terms 

of his biological limitations , If he is acti~g as purely economic man, 

under conditions of limited scope, limited information, and ideal lack 

of pressure and risk, he may, indeed, be capable of rational choice. 

That the degree of uncertainty in almost all of his knowledge, and the 

limits of his scope to gather, process and understand relevant informa­

tion, prohibit him from claiming anything even approaching comprehensive 

rationality, is the major contention of that group of theorists men­

tioned above. 

The latter type of objection, which is not wholly independent of 

the former, is that the nature of decision processes limits the applic­

ability and dependability of man's rationality. In short, this means 

that the nature of many decisions involves a voluminous amount of 

information, often of a highly technical nature, an adequate system for 

gathering and analyzing such information, a scale by which a set of 

alternatives can be weighed and compared, and the means to eliminate 

alternatives and choose the best. Further, it is recognized that the 

presence of influencing factors such as perception of goals and 
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objectives, qualitative as well as quantitative considerations, con­

flict, stress and tension, limited time-frame, funding, and a whole 
spectrum of other variables in the decision process, preclude the pos­
sibility of rigorousness through rationality. This means that for 

rationality to be a guarantor of rigorousness in the decision process, 
all factors and variables, both internal and external, must be capable 

of being rationally examined, weighed and taken into account. Propon­
ents of the latter type of objection, including White (1961), Kasperson 

(1967, 1971), and Lindblom (1968), point out that the volume, complexity, 
and qualitative/quantitative dichotomy of cultural variables, economic 

variables, and information involved in most decision processes severely 
limits and conditions the extent to which man can behave in a comprehen­

sively rational manner. 

A further problem inherent in the assumption of rational/economic 

man-a problem expounded by Simon (1957a, 1957b)-is that it entails yet 

another assumption about man's desire to maximize his satisfaction in 

making a decision. Simon refutes the position that man is fully and 

completely rational, as he is made out to be in economic theory, and 

charges that some internal and external factors involved with decision 
making, such as preconceived ideas, biased or narrow thinking, or overt 

external pressures, limit the degree to which man can operate in a 

rational manner. However, Simon is quick to point out that it is just 

as inaccurate to assume, as many behavioralists do, that any given 
I 

decision is solely the product of such influences. As such, Simon 

maintains the existential belief that man's rational actions allow him 

not to be completely at the mercy of the ti des of influence, yet he 

recognizes that influence limits the degree of man 1 s rationality. 

Within this concept of 11 bounded rationality," Simon (1957b, 

p. 199) sees an implicit assumption of optimization, as opposed to 

maximization of satisfaction for man as decision maker. In his own 

terms: 

the first consequence of the principle of bounded rationality 
is that the intended rationality of an actor requires him to 
construct a simplified model of the real situation, in order 
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to deal with it. He behaves rationally with respect to this 
model, and such behavior is not even approximately optimal with 
respect to the real world. 

The resul t , in Simon's analysis, is that man tends to seek satisfaction 

or solutions that 11will do, 11 rather than 11 best 11 courses of action. This 

concept he refers to as 11 satisficing. 11 Lindblom (1959), in positing his 

theory of "disjointed incrementalism"-decision making as a series of 

adaptations of a marginally incremental nature in which decisions are a 
composite of minor policy changes aimed at simplification and relevancy 

-shares Simon's distrust of the theory of 11 maximization. 11 He too feels 

that the concept of rational/economic man involves unworkable assumptions 
about man and the nature of the decision process. Though some have taken 

exception to the view that man employs a satisficing approach to decision 

making, a survey of the literature since Simon first posited this idea 

shows, as Kates (1962) verifies, that few have taken exception to Simon's 

attack on the assumption of rationality. 

Advances in normative modelling are continually being made, and 

attempts at simulating not only informational inputs but behavioral 

variables as well will continue to occur. However, in cases of resource 

and environmental conflict, where behavioral and socio-cultural variables 

are often highly subtle and complex, the normative approach severely 

limits the representativeness of the decision process. As such, influ­

encing factors play a very important role in most environmental con­

flict reduction decisions. As a result of this analysis, it is also 

clear that the degree of rationality employed by decision makers in 

dealing with such conflicts is by no means comprehensive; decision 

makers operate, it would seem, within the limits of bounded rationaltiy. 

That this, in turn, limits their ability to try to choose the best 

course of action, and conditions them into seeking a satisficing alter­
native through a process of incremental choices, seems to be the most 

accurate theoretical analysis of decision maker behavior. 
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3. 3. 2 The Availability and Type of Source Data 

In reviewing the concept of rational/economic man, it was noted 

that one of the factors that militates against the comprehensiveness of 
man's rationality is the amount and type of information available to him 

in the decision process. As Simon (1957a) points out, it is often the 

case that the first step a decision maker must take in approaching a 

problem is to simplify it into a format with which he is capable of 

dealing. This occurs simply because of the sheer complexity and volume 
of pertinent information that is often available to him. Depending 

largely upon the availability -0f such information, and the ability of 

the decision maker to understand, assimilate and use that information, 

a given problem will vary in the degree to which it must be simplified 

before becoming comprehensible. Lindblom (1968, p. 13) argues that this 

simplification process is virtually unavoidable: 

A wise policy-maker will not even try for completion. To clarify 
and organize all relevant values, to take an inventory of all 
important possible policy alternatives, to track down the endless 
possible consequences of each possible alternative, then to match 
the multifold consequences of each with the statement of goals­
all this runs beyond the time and energy that a decision-maker 
can afford to devote to problem solving, and in fact beyond the 
information that he has available. 

In the face of a virtual explosion of scientific and technical 

information in the past few decades, the amount of available information 

for any given problem surpasses the synthesizing abilities of the human 

decision maker many times over. The type of source data is also virtu­

ally unlimited in many problem types. In some cases, of course, there 

exists a shortage of accurate knowledge-a situation which has led to 

examples of poor decision making occurring. However, it is a much more 

prevalent occurrence that relevant, easily accessible, and readily 

analyzable information is overlooked and ignored as a result of the 

penchant of decision makers to simplifythe problem as much as possible. 

Where the most important problem arises in many cases of land use 

suitability and resource allocation decision making, is in what types 
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of information are chosen as being relevant, and in what amounts or to 

what degree of comp lexity. The study of biological and ecological 

phenomena in recent years has multiplied tremendously, and with it the 

information base available for resource management and land use capa­

bility decisions has expanded correspondingly. As such, the data base 

must be sampled, since time and decision maker expertise often militate 

against a more in-depth approach. The relative importance which the 

decision maker assigns to certain types of information will affect and, 

in some cases, skew this sampling process. Thus, variables or unknowns 

which are felt by a decision maker to be of importance to an issue may 

receive more attention and a more in-depth research effort than those 

which he may not perceive to be as important. In this way, professional 

decision making, which often involves a large amount of analysis, may 

differ in an important way from organizational or political decision 

making which tend to be more susceptible to irrational influences. As 

the level of objectivity and expertise of the decision maker is 

increased, this tendency to precondition the research effort should 

lessen; although this may not always follow. Unfortunately, some 

resource, land use, and environmental decisions are cast by decision 

makers who may not be aware of the necessity for objectivity due to a 

lack of expertise. Even given the presence of an information provider, 

in the form of the government bureaucracy, the nature of the institu­

tional arrangements involved between advisory bureaucrats and political 

decision makers often severely limits the objectivity and expertise of 

information thus obtained. 

If Lindblom 1 s analysis is taken as being accurate, it may be the 

case that the so-called 11wise policy maker 11 will not even attempt a 

comprehensive information search prior to decision making; but will, 

instead, confine himself to what he sees as being relevant and conse­

quential information. Clearly, the decision maker 1s own perception as 

to what is relevant will limit the search process in this type of case. 

Similarly, that which others who have influence over him see as being 

relevant information will also condition his perception, and thereby 
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condi tion the information search process . Th ese fac t ors will be 

explored further in the sect i on on active infl uence; as the pr es sure 
brought to bear by "vested interests " external to the decision process 

will be seen to be the most impor tant in condi tion i ng amount and type 
of info rmati on considered. 

As previously mentioned, as far as availabil i ty and type of source 

data is concerned it is seldom the case that a lack of information 

plagues a decision maker. Rather, an over-abundance generally invokes 

sampling methodologies that are critically affected by influencing 
factors. Thus, while ecological detriments resulting from certain types 

of resource exploitation may be recognized and verified through research, 

the importance of such detriments may not occur to a decision maker who 

is more concerned with policies that ensure short term economic gain fo r 

a given social group. As Blazek et al. (1974, p. 8) summarize this 
concern: 

The economist is able to endow the benefits,. and sometimes also 
the hazards, of his propositions into suggestively precise quan­
tifications which enable him to appear impartial to branch­
oriented interests, leaving the figures to argue in his place, 
as it were .... To decision-makers, who are concerned with the 
care of the human environment, this kind of reasoning is all the 
more acceptable since the results of economic growth become 
manifest in the immediate future and are conspicuous physically. 

In short, it is seldom the degree of accuracy, depth, or availability 

of information that limits the objectivity, representativeness, and 

appropriateness of land use suitability or resource allocation deci­

sions; but rather the . way in which decision makers choose to utilize 

that information in the course of the decision process. The latter can 

be conditioned by hierarchy, power structure, and information sharing 

processes. 

3. 3.3 I nstitutional Arrangements and 
Decision Maker Exper t i se 

As was alluded to previous ly , both the nature of the institutional 

constraints on the decision process, and the position and expertise of 
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dec i si on outcome. Institutional arrangements can affect the process 
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in two di sti nct ways: (l ) as a fra mework in wh i ch the process ta kes 
place, and (2) as channels th rough whi ch external influence can be 

bro ugh t t o bear on t he decision proces s . In t he case of t he forme r, 

such arra ngements constitute an integral part of the decision making 

process, providing directional and contextual guidance. In their latter 

role, as channels for influence, institutional arrangements can qualita­

tively and quantitatively define such factors as: degree of public 
involvement, decision maker responsibility, interest group input, and 

the involvement of members of the government bureaucracy and the private 
sector who have expertise in the issue at hand. The effects of institu­

tional arrangements on influence will become evident through consider­

ation of the various primary forms of external pressure in the next 

section. How the institutional framework conditions decision making 

process per se is the concern of this section. The important consider­

ation, in this sense, is the setting and context of the decision, and 

the links that exist between decision makers and their sources of 

information. 

In order to assess the direct effect of institutional structure on 

governmental dec i sion making, it is necessary to analyze briefly that 

structure as it appears in the provincial context. Doern and Aucoin 

(1971), Crook (1975), Dwivedi (1974), Pearson (1974), Munro (1961) and 

MacNeill (1971) have all contributed to the analysis of general govern­

mental policy frameworks, and Munro (1961), Lee (1978) and Mitchell 

(1975) have given close consideration to specific institutional arrange­

ments and their effect on specific decision processes. 

In context of British Col umbia, some decisions are affected by 

jurisdictional constraints coming from both the federal and provincial 

levels. Carr (1961) and Laskin (1961) have reviewed these constraints 

in terms of agriculture and water resources; and Sewell (1971) and 

Swainson (1976) have also exami ned t he effects of jurisdictional con­

siderations and institutional constrai nts on problems of water resource 
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management. Of importance in the context of this thesis are those 

decision types which fall essentially within the provincial jurisdiction, 

such as wildlife management, forestry, mining, and similar resource 

management areas. In such cases the provincial institutional structure, 

and sometimes the municipal structure, are the sole edifices which cir­

cumscribe the resources decision process. 

The provincial structure consists of elected representatives­

members of the Legislative Assembly-backed up by non-elected government 

employees in the civil service. Within the ranks of elected representa­

tives, some are given the responsibility of a particular portfolio-such 

as health, forests, environment, and so forth-in which they are seen to 

serve in the position of decision maker. Ministries under such port­

folios are structured bureaucratic organizations in which expertise and 

information provision functions are pooled. Smith (1976) offers a 

comprehensive insight into the functions of the British based political 

system, upon which the structure of the provincial government is founded. 

In his analysis, power not only accrues to the decision maker (elected 

representative) but also to the top ranking officials of the bureaucracy, 

many 'of whom, in the case of British Columbia, are political appointees. 

This insight is valuable since it points to the presence of two or more 

potential actors in the actual decision process, only one of whom is 

directly and immediately accountable to the public. Clokie (1944) 

points out that as well as the individual positions of responsibility 

with respect to the decision process, the presence of a 11 party 11 system 

also conditions policy. Each political party adopts a broad basic set 

of political and economic values, to which public opinion is added, in 

producing a synthesis of public support for a fundamental set of 

politico-economic values and public opinion on a given policy issue. 

This arrangement, of course, is founded upon the democratic assumption 

that the public, or some form of majority of the public, is rational to 

some extent with regard to the best interests of society. It is the 

function of the bureaucracy, as Niskanen (1971) points out, to provide 

a pool of expertise and an information search capacity, in order to 
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ensure that public opinion is tempered with economic, socio-cultural, 
scientific/technical, and environmental reality. 

Unfortunately, with regard to the effect of this institutional 

structure on the decision making process, several points can be raised, 

when dealin g with land use suitability and resource allocation deci­

sions: (1) that elected decision makers are generally responsive to the 

wishes and demands of their constituents-especially where those wishes 

are geared to political and economic rationales which are in keeping 
with the philosophy of the elected decision maker or his party; (2) that 
the political nature of the top ranks of the bureaucracy may condition 

the type and extent of information, dealing with benefits and detriments 

associated with potential courses of action, that is taken into account 

in the decision process; and (3) that the public at large are more 

likely to demand responses that increase economic benefits and gratifi­

cation, than responses that limit such benefits in favour of long term 

environmental protection-that is to say that selfishness rather than 

selflessness tends to be an underlying rationale behind public demands. 

In considering these points for a moment, some further observations are 

warranted. With respect to decision maker responsiveness to demands 

that are in keeping with his own or his party's economic philosophy, it 

is very evident that the most pervasive issue in all governmental policy 

affairs is economics. Elections are still won and lost over economic 

issues and matters of economic policy, even though environmental plat­

forms are gaining in political importance. As such, most decision 

makers are of the opinion, as are most political parties, that economic 

policy constitutes an intrinsic and unquestionable tenet in the politi­

cal process; and therefore economic values tend to receive more favour 

and attention from decision makers right from the outset. That decision 

makersmust somehow protect and further the philosophy of economic growth, 

even where important environmental problems are occurring, is an ipso 

facto principle of government decision making. As such, significant 

bias can precede the analysis of land use suitability and resource 

allocation issues, and severely affect the outcome even in the face of 
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clearly definable benefits and detriments. With respect to the politi­
cal nature of the higher ranks of the bureaucracy, this fact provides 

a link between decision maker and bureaucrat which can, and sometimes 

does, conjoin their interests in an issue. This in turn can ensure 

that information which is clearly counter-productive from the point of 

view of certain political interests, is sublimated or overlooked in the 
decision process. Also, the bureaucracy which Weber (1947) saw as being 

"devoid of all passion or hatred," may play the role of a vested inter­

est in decision processes, while still appearing to serve the best 
(economic) interests of the public. This tendency will be explored 

further in the next section. Finally, m~mbers of the general public are 

often geared to the belief that their own best interests are best served 

by policies that ensure economic growth, even where environmental 

destruction may result. This can mean that a decision maker who is 
strictly acting in good faith and fulfilling his responsibility to the 

public may enter the decision process with a pro-economic bias right 

from the start. 
It is not easy to assess the system of interaction that exists 

between elected representatives, their researchers, party advisors, and 

bureaucrats. What is clear, in this analysis, is that a major potential 

for preconditioning the decision process and its resultant outcome 

exists, given the number of actors involved, the partisan interests that 

may be present, and the method and degree of information transfer. This 

can occur strictly as a result of the nature of the institutional 

arrangements within the context of which decisions are made. Thus, the 

provincial institutional framework seems to provide a loose framework 

within which attitudes and political values can act as screening mech­

anisms on incoming information, thereby potentially biasing the decision 

process irrevocably prior to its actual culmination. 

Of importance to this analysis is the notion of expertise. There 

are, within the provincial context, no specific requirements that deci­

sion makers possess any degree of technical expertise in the area of 

their portfolio. As an elected representative and following a democratic 
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principle, decis i on makers are technically only present to ensure that 

decisions are cast in the best interests of the public whom they repre­

sent. As such, anyone can run for political office, and t echnical 

background is cf little importance to political success. That a 

decision maker brings not only his own personal political and economic 

view, but also a background that may be entirely unrelated to his posi­

tion to his office seems of little concern in modern society. It is 

felt that expertise resides in the ranks of the civil service, and that 

decision makers can obtain all the information that they will require 

from that source. The absence of decision maker expertise in technical 

aspects of an issue can, and often does, lead to decisions resting 

heavily on bureaucratic influence and preference. Of more importance, 

perhaps, than the lack of expertise of decision makers with respect to 

the technical aspects of their portfolio, is the lack of expertise of 

many decision makers in the actual technical process of decision making. 

As the analysis in Chapter 2 demonstrates, decision making can be a 

highly complex procedure of goal and problem identification, alternative 

consideration, and alternative selection. That many political decision 

makers are unskilled in this process is a factor which can have serious 

ramifications in terms of depth of analysis undertaken. Lack of deci­

sion making expertise can and often does lead to: over-simplification of 

the problem, the application of inaccurate or inappropriate models, and 

consideration of only a narrow band of alternatives. This does not imply 

that such things cannot occur in the case of skilled decision makers. 

However, as Miller (1970) points out with respect to professional 

decision making, lack of attention to the critical importance of objec­

tivity and thoroughness in any of the steps of the decision process can 

lead to inaccuracy, bias, superficiality, and misconception. That 

decision makers who may lack the required skills often have the final 

say in matters of public decision making opens another door to the pos­

sibility of reduced rigour and objectivity. 

Janis and Mann (1977, p. 15) point out that man as decision maker 

is not a mathematical calculating machine but rather a creature: 
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beset by conflict, doubts and worry, struggling with incongruous 
longings, antipathies, and loyalties, and seeking relief by 
procrastinating, rationalizing, or denying responsibility for 
his own choices. 

Smith (1976) and Loa sby (1976) agree that decision mak er inexpertise 

or ignorance is likely to bring more inaccuracy and less rigour to the 

decision process, thereby increasing the uncertainty of each step of 

that process. Smith also recognizes that such lack of expertise in both 

the actual process of making decisions and in some of the technical 

aspects of the problem area, when coupled with institutional considera­
tions such as political commitment, party manifesto, and economic policy, 

can result in severely limited and skewed decision rationales. 

3. 3. 4 Hahitual , Conscious and 
Unconscious Modes of Choice 

Kates (1962), Churchman (1961), Lindzey (1960), and Firey (1960) 

have all reviewed the influence of habitual and conscious choice, as 

well as unconscious choice, processes in decision making. The continuum 

which they posit from unconscious, to habitual, to conscious decision 

making closely resembles the continuum which Simon (1960) ranked for 
11 programmed 11 through 11 non-programmed 11 decisions. Unconscious choices 

do not fall within the context of this thesis, as they usually take the 

form of trivial and small scale decisions in which no real problem is 

perceived and no alternatives are reviewed in a conscious manner. As 

Kates (1962) remarks, resource and land use decisions, and for that 

matter the whole realm of man/environment conflicts, seldom involve 

unconscious decision making. 

Habitual choice, or that which Simon refers to as programmed 

decision making, represents the arena of routine or· repetitive decision 

making; or resorting to traditional or repetitive behavior in the face 

of uncertainty. In issues of land use suitability, the highly contro­

versial nature of the options involved often makes reliance on tradi­

tional solutions a particularl y attractive option for the harried 
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decision maker. The problems inherent in resorting to habitual modes 

of choice or to reducing the conflict to a programmed decision type are 

twofold: (l) the original tranditional decision outcomes or past exper­

iences upon which the decision maker is relying may not have resulted 

from a thorough and objective problem analysis, leading to a repetition 

of a bad policy over and over; and (2) the new conflict may involve 
variables which do not appear on superficial inspection, but which 

dramatically alter the context and nature of the decision from previous 

decision types, leading to solutions that are in fact inapplicable to 

the new decision scenario. 

Within the realm of conscious choice-a realm favoured by norma­

tive theorists-Churchman (1961) points out that decision makers are not 
subject to their own free choice, but rather a hybrid of their own 

predilections and the summation of external influences acting upon them . 

While conscious choice involves the standard notions of problem identi­

fication, search for alternatives, and the weighing of outcomes; proced­

ural influences (such as those considered in this section), and active 

external influences (such as those to be considered in the next section), 
can impose a large measure of critical importance or weight on a given 

decision. When the stakes are high, as it were, the tendency to fall 

back on prior policy and habitual choice modes may be greater. The 

seriousness of a potential mistake in a high profile decision situation 

may lead a decision maker to rely on a 11 tried and true 11 course of action. 

Thus high profile issues in which the levels of conflict and uncertainty 

are high may intimidate decision makers in their efforts to create 11 new 

policy to meet new problems. 11 The result can be alteration of the 

perception of the problem such that it is made to fit a 11 model 11 taken 

from a previous problem analysis. Clearly, if thi? is to occur, the 

particular aspects of the new problem, for which no traditional solu­

tions may present themselves, are likely to be 11 modified 11 or ignored, 

in favour of a more familiar problem analysis. As Simon (1960) comments, 

all decisions are programmed to a degree by procedural and external 

influences. The degree to which such programming inhibits the recog-
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nition and conscientious analysis of new variables, however, is the 
crucial factor in determining how relevant policy responses are to the 
actual problem in question. 

3. 3. 5 Time Frame , Tension , Risk and Uncertainty 

Though external factors can influence the time frame which is 
actually available, or which is perceived as being available, to deci­
sion makers; time frame is an important part of the decision process, 
even when such external· influences are virtually absent. Downs (1967, 

pp. 183-84) points out that: 

high time pressures usually spring from either cr1s1s or dead­
lines. The former are normally of exogenous origin, but dead­
lines are usually deliberate, hence they can be manipulated to 
exploit the effects of time pressure. 

Deadline determinants are related to: (1) perceived significance 
of an issue compared to other issues pending; (2) amount and availability 
of information; (3) amount of time a decision maker wishes to spend on 

an issue; and (4) degree to which full maximization or mere satisficing 
is sought. If the deadline is alterable, that is to say if none of the 

above factors limit the time available for .a given decision process, 
and if external pressure is low, decision makers may defer decisions 
through a variety of institutional channels. The most common of such 
channels, in the context of federal and provincial politics, is referral 

to committee; or in cases where major policy issues or policy redefini­
tion are involved, a commission of inquiry. The invocation of a mora­

torium, under the pretext of in-depth study of an issue, is not an 

unusual form of decision deferral. In such cases, decisions may be 
deferred until a wider information base and better evaluation of alter­
natives is gained, although this need not necessarily be the case. 

Internal pressure, however, relating to the time and effort a given 

decision maker feels he can spend on an issue, immediately narrows the 

information base and limits the alternatives considered. 
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If internal or external pressures are high, as is often the case 

with the presence of perceived conflict or crisis, time frame is short­
ened. External i nfluence provided by conflict, where pressure is being 

brought to bear on the decision maker due to the "crisis" nature of the 

issue, will be examined in the following section. Internal influences 
on the time frame are generally imposed by competing items on the 

agenda, degree of satisfaction sought, and allocation of resources by 

the decision maker. When deadline setting as a result of such internal 

factors occurs, the tendency to satisfice or make do rather than maxi­
mize is increased; the tendency to limit alternatives considered is 

increased; the tendency to abbreviate information considered is 

increased; and the tendency to rely on habitual or traditional solutions 

is also increased. Thus, internal time factors can condition both the 

decision process and the outcome. 

Tension is most often created as a result of external influences 

on the decision process, however it tan occur to some degree in the 

context of meeting internally prescribed deadlines. Tension may 

heighten the awareness of the decision maker and galvanize him into 

action more quickly, but its end result is to reduce ~enerilly the 

thoroughness and effectiveness of the decision process (Simon and March, 

1958). Lewin (1935) suggests that the search process will be more 

"vigorous" under deadline pressure, however in the majority of cases 

it will also be less fruitful. Deadline setting is often influenced by 

decision maker perception of the problem and its importance; under­

estimating degree of importance often yields deadline tension as his 

resources are spread too thinly. 

Deadline pressure and resultant tension influences the degree of 

risk and uncertainty which a decision maker is willing to tolerate in 

his decision. Scott and Mitchell (1972), Kates (1962), and Janis and 
Mann (1977) have all discussed risk and uncertainty in decision making, 

and a substantial literature base relating uncertainty to utility 

exists. Of prime importance to the actual decision process is the 

observation by Scott and Mitchell that risk involves the probability 
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of non-satisfact ion, and that under deadline pressure the tendency to 
tolerate the risk of non-satisfaction is greater. This means that the 
high-probability-of-success outcome may often be traded for a lower 

probability-of-success outcome in order to complete the decision and 

"get it over with. " The tendency to attempt to satisfice rather than 
maximize is thereby increased. By the same token, the degree of uncer­

tainty under which the decision maker is willing to operate when a 

perceived deadline is to be met is generally much higher than it might 

be if he had an unlimited time frame for the decision process. Archer 
(1964, p. 271) describes uncertainty as follows: 

Uncertainty in decision theory describes all shades of knowledge 
of the probability distribution of the states of nature ran~ing 
from near accurate estimates based on objective experience to an 
extreme case where no knowledge exists. . . . Uncertainty varies 
from the extreme of no information up to but excluding the 
condition of risk in which the probability of the states of 
nature is known. Short of risk condition exists uncertainty . . 

As implied by this description and verified by Scott and Mitchell (1972), 

risk implies some knowledge or perception of possible unacceptable 

decision consequences, but it is based on some degree of certainty about 

some of the information involved. Uncertainty, on the other hand, 

implies lack of understanding or knowledge of the information base to 

some extent, and thus involves much less dependable premises. The 

willingness to accept uncertainty in decision making, like the willing­

ness to accept risk, increases with the imposition of deadlines and 

resultant tension. Deadlines can be artificially imposed and still 

increase decision maker acceptance of uncertainty. This often occurs 

because of a desire to rationalize minimization of effort expended on 

research-in short, to justify making a decision in the face of inade­

quate knowledge in order to escape the demands of in-depth review and 

research, and to get on with other things. That all decisions are cast 

under some degree of uncertainty is an unarguable fact; that many are 

cast under an unnecessary degree of uncertainty, with an unjustified 

acceptance of risk, is an unfortunate and unacceptable consequence of 

the nature of the decision making process and its participants. 
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In much the same way as decision ma king theory has expanded in the 
recent past, the emphasis on the participatinn of the public in the 
governmental decision making process has increased radically. Lobbying 
and interest group pressure have long been · key factors ·in the matter of 
i nfluencing notably decision outcomes, and this type of participation 
has occurred in a wide variety of decision domains for several decades. 
The involvement of the general public-as in those individuals who are 
concerned about and/or affected by a given issue although not aligned 
with any particular interest group stance-is a relatively new phenome­
non. In the last two decades a major realization about the importance 
and necessity of public input into decision making has forced govern­
ments to design structures and institutional arrangements to provide for 
such public involvement. The catalyst for this heightened "apparent" 

responsibility to public concerns was undoubtedly provided by the 
environmental awareness movements of the 1960s. There can be no doubt 
that provision for public input into decision making has increased 
markedly. The degree to which this increased access influences the 
process and outcome of decision making, however, is less clear. Sewell 

and O' Riordan (1976, p. 2) comment that: 

there are now opportunities for a wider spectrum of the public 
to participate in many phases of the decision-making process 
and to offer their views on a broad range of issues. 

Arnstein (1969) posits a "ladder of citizen participation" in referring 
to the degree to which public involvement can be seen to actually influ­
ence decision making. The "eight rungs" of participation range from 

"manipulation" to out-and-out "cit i zen control . " Her analysis, like 

that of Umpleby (1972) who addresses not only the possibility but the 
desirability of public involvement, leaves a great deal of doubt as to 
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the issues of: (l) how much citizen involvement is practical and advan­
tageous; and (2) what degree of influence should the public have in the 
decision process. Most theorists on the subject of public participation 
-notably Bishop (1970), deCocq (1969), Fanning (1975), Irland (1975), 
Gale (1972), Lucas (1976), O'Riordan (1971, 1977), Morley (1972), Burch 
(1976), Wood (1976), Heberlein (1976), Fagence (1977), Elder (1975), 

Sewell and Coppock (1977), Sewell and O'Riordan (1976), Wengart (1974, 
1976), Burke (1968), Caldwell et al. (1976), and Wilkinson (1974)-agree 
that the concept of public involvement is desirable and necessary in the 
decision process, although none would assert that the extreme notion of 
citizen control, as posited by Arnstein, would be a desirable situation. 
Since so much effort has been directed at setting up and enhancing 

structures and channels for public participation; and since so many 
theorists have been principally concerned with achieving participation 
where none previously existed, the question of what degree of public 
involvement is desirable has received far less attention. Generally, 
advocates of public input have a "more the better" point of view. 

However, it is clear that the influence of public opinion cannot be 
allowed to dominate decision scenarios completely-not if other vari­
ables are to be considered meaningful. 

In fact, there seems to be little cause for concern about too 
great a degree of public involvement in most decisions, at least for the 
present. Few cases can be cited, at this point in time, where the level 

of public involvement has been high enough or pervasive enough to pre­
cipitate complete concession to general public opinion. However, the 

structures and arrangements for public participation are now expected to 
be present, especially in the case of land use and environmental issues; 
and the public have come to expect that their opinions will not only 
reach decision makers but that they will provoke some consideration and 

concessions in the decision process. 
As Simon (1957a), Lindblom (1968) and other decision theorists 

have acknowledged, decision makers tend to simplify decision situations 

in order to analyze and understand them. In this context, increased 
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public input provides yet another complicated variable-a complex factor 
which must be taken into account in the decision process. Thus, public 

participation can and often does add complexity to a given issue. In 

fact, Lindblom ' s assertion that decision makers must simplify the 
decision situation in order to comprehend it, if accurate, should mean 

that cases can occur where public involvement is solicited and then 

abruptly and summarily ignored. Indeed, some cases do occur in just 
this type of format-public opinion is pronounced, inputs are invited, 

and the final decision is cast with little or no concession to the 
p~blic interest. Recent political decisions about major energy projects 

and developments in national parks serve as examples of this type of 
decision making. If, in such situations, public opinion is weighed 

against other important variables and is compromised on that basis, 

decision outcomes in which public inputs are not reflected to any great 

degree may be justifiable. It is a tenet of representative democracy, 

however, that government decision makers are supposed to be receptive 

to public opinion, and failure to countenance public opinion in decision 

making must at the very least result in publicly stated rationales and 

justifications. Notwithstanding this, examples of decision makers 

ignoring major public opinion and offering little or no justification 

for doing so are not uncommon. 

One of the fundamental assumptions of Western democratic society 

is that the public knows what is in its own best interests. While this 

is an admirable principle, there are instances where it is clearly 

untrue. That which may be regarded as being in the public interest may 

only seem to be so, as a result of lack of accurate long term prediction, 

lack of knowledge, and dependence on short term value assumptions. As 

Blazek et al. (1974) comment, economic rationales nearly always appear 

to be in the best public interest, even though they may serve to worsen 

the public interest in environmental terms at some future time. In 

cases of land use or environmental conflict, a majority of the public 

may well opt for environmental degradation in order to obtain economic 

prosperity; yet environmental "experts" may argue strongly against such 
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a course of action. As such, public opinion must be tempered in the 

decision process with inputs from such sources of expertise. By the 

same token, however, such expert opinion cannot be considered without 
public input. As Pierce and Doerksen (1976) argue convincingly, expert 

opinion is often neither representative of the public "good" nor partic­

ularly flexible in adjusting to new inputs. 

Given that public participation in governmental decision making is 

increasing, the key issue becomes the degree to which it influences the 

decision process; or the degree to which it is allowed to influence that 

process. It has already been stated, and reaffirmed by Chapin and 

Deneau (1978), that in the majority of cases the first impact of public 
involvement is to add complexity to the decision. It provides another 

major variable which must be taken into account. As a source of influ­

ence public involvement can be very persuasive, although generally not 

as persuasive as input from organized interests, unless general public 

opinion is particularly unified in a given case. Milbrath (1965) and 

Smith (1976) rightly point out that vested interests generally receive 

more attention from decision makers than do individuals-an observation 

substantiated by Teniere-Buchot (1976), Lucas (1976), O'Riordan (1976), 

Burch (1976), Lowe (1977), Pross (1975), and Eckstein (1971). As will 

be considered in the next section, this effectiveness of special inter­

est groups relates to factors of political and economic pressure, 

judicial or legal standing, and ability to rally support through the 

media and channels of mass communication. The general public, however, 

if given the chance to make their views known, expect that their input 

will strongly affect the decision maker. This is not misguided optimism 

-external influence constitutes one of the greatest sources of pressure 

for the decision maker, and hence one of the primary factors in condi­

tioning his perceptions and decision actions. The general public, when 

allowed to express an opinion, are often surprised, however, by the 

seeming lack of attention their concerns receive -in many instances. 

Part of the reason for this is the fact that the concerns of individuals 

do not carry the "weight" of those expressed by interest groups. 
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O' Riordan (1 976, p. 68) points out t hat t here is a need for some mechan­
ism whereby publ i c opinion can be assessed and weighed. In his words: 

Environment al choices must be made in t he context of public 
preferences for certain outcomes. One problem here is the lack 
of an adeq ua te research mechanis m for measurin g such preferences. 

As stated, public input can exert a very significant degree of 

influence on the decision process. In order to do so, however, certai n 
key requi rements must be met. First ly, adequate institutional arrange­
ments must be present to allow for public input-especially the opinions 
of those who are not aligned with particular vested interests. Secondly, 
some format or agreed mechanism for establishing weight for inputs must 
be present, such that individual interests are not immediately overlooked 
in favour of vested interests. Thirdly, public input must be genuinely 

sought by decision makers, and institutional arrangements for public 
involvement must be used; paying "lip service" or "going through the 

motions" with respect to the concept of pub l ic participation is as 
unacceptable as i s outright denial of public involvement. Fourthly, 
public input is virtually meaningless in the face of government commit­
ment to a given social or economic policy stance; environmental and 

biophysical values will never be given a proper weighting if decision 
makers are irrevocably committed (consciously or unconsciously) to a 
given rat ionale or course of action. As a corollary to this, government­

knows-best attitudes and biases towards given interests or values can 
make a farce out of solicited public input. Final ly, if public involve­

ment is to be solicited, then the responsibility is there to either take 
that public opinion into account in the decision outcome or actively and 
openly explain the reasons why that public opinion was not taken into 

account or was overruled by other variables. In decision situations 
where all of these requirements are satisfactorily met, public involve­

ment can exert meaningful influence on the decision process. Where 

these requirements are not met, opportunity exists for critical dis­
regard of public opinion and non- representative decision making. By the 

same token, however, public invol vement should not be allowed to dictate 

decision outcomes completely in most cases. 
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Unlike the involvement of the general public, the presence of 

special interests in the decision making process creates a greater 

potential for manipulation and redirection of decision outcomes. Citi­

zen participation, as stated previously, can be realized in two ways: 

(1) independent input through general forums such as public hearings, 

voting during elections, and correspondence to decision makers; and 
(2) "aligned" input of organized groups of individuals who possess a 

commonality of "interests," through similar channels or by lobbying. 

The former type of input and its relative significance to the decision 

process has been reviewed to some extent in the preceding section. The 

latter type constitutes the "crux" of influence, in that interest group 

input generally forms the most intensive, opinionated, and focussed 

source of pressure brought to bear on the decision process. 

Like citizen participation, interest group theory has a wide 

number of advocates, resulting in a voluminous literature base. A 

concise summary of the pre-1951 literature is contained in Ehrmann 

(1958), while a good post-1951 review of the history of public interest 
groups, reasons for them and why people joint them, their influence on 

policy making, and their future ~s presented by Truman (1971). In the 

Canadian context, the most important aspects of interest group theory 

can be found in the works of Brownstone (1968), Clague (1971), 

O'Riordan (1970), Draper (1975), Thorburn (1964), Pross (1975), Dawson 

(1960), Corbett (1953), Doern (1969), Hannam (1953), Sewell and Burton 

(1970), Kernaghan (1969), van Loon and Whittington (1971), and Presthus 

(1971). Of importance in the context of this thesis are three main 

factors relating to interest group inputs: (l) the nature of interest 
groups and the type of pressure they apply; (2) how interest group 

pressure is manifested in decision situations; and (3) what degree of 

influence interest group pressure is likely to have on the decision 

process. 
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As previously stated, interest groups are not a new phenomenon in 

the policy making arenas of Western society. Berry (1977) rightly 

points out that an awareness as to their role and importance has 
increased markedly in the recent past, as has the amount of inte rest 

group lobbying in major land use issues. Pross (1975, p. 2) offers the 

following definition of "interest" or "pressure " groups: 

organizations whose members act together to influence public 
policy in order to promote their common interest. 

Berry (1977, p. 7) offers a somewhat different description: 

a group that seeks a collective good, the achievement of which 
will not selectively and materially benefit the membership or 
activists of the organization. 

These two definitions point to the most obvious observation about 

interest groups-that some are formed out of altruistic motives, while 

others are formed to serve the personal or subjective interests of 

group members. Thus, organizations such as the Sierra Club, National 

Audubon Society, and various nature and wildlife federations in North 

America express and lobby in favour of interests which their members 
view as being in the best interests of man and the environment in global 

terms. Ot her lobby groups, such as trade unions, energy consortia, and 

entrepreneurial associations, support and argue for policies which are 

not intended to represent the public good, but rather the best interests 

of their membership. As well as this 11 motivational 11 dichotomy, interest 

groups also admit of differences in size and influential ability. A 

continuum can be posited ranging from loosely organized groups of 

concerned citizens to tightly organized, well-funded organizations 

capable of intensive lobbying on a national or international scale. 
,,-~ 

~ Literature on the origins of interest groups, as reviewed by Tru-

/ :::_~~971) and Olson (1970), centres on two philosophies whose original 
proponents were Bentley (1949) and Salisbury (1969). Simply put, 

Bentley argues that interest groups come about as a result of individ­

uals 11 undergoing a disturbance that alters their relationship with other 

groups or institutions 11 (p. 271). Salisbury disagrees, holding that 
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interest group formulation results from an "exchange" or derivation of 

benefits for individuals if they cooperate on an interpersonal basis. 
Either or both of these theories may have some merit. It would seem 

that Salisbury's analysis fits well with the observable behavior of 

private interest groups, and that Bentley's proposition fits better 

with the public interest group concept. 

No matter what their cause or origin, interest groups invariably 

carry more political weight than do individual citizens. If decision 

makers, who pride themselves on their responsibility to the public good, 

can be convinced that an interest group has that public good-and not 

just their own misanthropy-in mind in voicing their demands, their 

likelihood of being influenced by that interest group can be high. 

Clearly, size and numbers represented can also increase the influential 

ability of pressure groups. Representing a large number of people and 

having the funding available, through that large membership, to wage 

large scale campaigns and lobbies and effectively utilize the media are 

benefits enjoyed by large scale interest groups. Such benefits often 

prove very influential with respect to government policy decisions. 

In considering interest groups in general, several points should 

be borne in mind: (1) that interest groups vary in two 11 dimensions 11
-

their size and lobbying impact, and their motivation for becoming 

involved in the policy process; (2) that private and public interests 

are both often being actively sought in policy situations, particularly 

in the arena of environmental conflict; and (3) that interest groups and 

special interests are not all external to the policy process-political 

parties can be seen, in a very important sense, to be special groups 

acting in their own best interests in addition to those of the general 

public. As previously mentioned, factors of size can increase influence. 

Also, private interests are generally less well received by decision 

makers than are public interests, however the former are often repre­

sented under the guise of the latter in environmental policy issues. 

The presence of a "party interest" also means that other groups whose 

inputs concur with party policies are more likely to be influential in 

the decision process (Jones, 1961). 
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Influence is obtained as a result of a variety of factors. The 

first of these is access. Berry (1977) argues that access, which some 

theorists believe to be the most important factor conditioning degree 

of influence, may not be the most critical factor in this regard. 

However, he accepts that access, if well used, can prove very important 

in gaining influence. By "well used" he means that access can be 

exploited most fully when an interest group appears to represent the 

public good. Smith (1976) agrees with this opinion, adding that "an 

image of expertise, cooperation, respectability and representativeness" 

(p. 67) adds to the degree of effectiveness of access. Milbrath (1970) 

comments that it is in the best interests of the pressure group to 

"resemble a doctor upon whom the decision maker can depend" (p. 412), 

thus acting as a reliable information source offering "objective" 

information to the decision maker. In addition to gaining actual access 

to policy makers, the success of which can also depend heavily on the 

attitudes of those policy makers to interest group input (Wahlke et al., 

1969), pressure groups can utilize a "broad program of propaganda 

designed to convert the public to the views of an organized minority" 
'1 '°' q1,., • (Schattschneider, l~, p. 189). In this analysis, "pressure politics 

is a method of short-circuiting the majority" (p. 189). Interest groups 

can also take advantage of doubt or inexpertise on the part of decision 

makers and/or their advisors. Schattschneider insists that pressure 

groups can prevail even against the public majority in some cases. In 

addition to subverting or influencing public opinion to their favour or 

merely outvoicing it, Bone (1958) points out that interest groups can 

influence policy makers prior to elections through nominations, election 

strategies and inputs, campaign financing, platform influencing, and 

infiltration into political parties. Dawson (1969) asserts that 

"constant contact and friendly relations with civil servants" (p. 100) 

can also contribute to the success of access and degree of influence 

obtained. 

The degree of influence special interest groups have on the 

decision making process depends largely on the nature of the decision 
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s i tuation as well as the st ance of t he groups involved. Schattschneider 
(1942, p. 193 ) hol ds that pressure gro ups can be so influential that 

they, in effect, can control policy outcomes . In his words : 

Indubitably al l minor ities and i nterests have a right to organize 
and t o agitate i n order to pers uade the majo r ity. That i s legit­
i mate , but pressure poli ti cs is a device by which organized 
minorities may control public policy without persuading the 
public. 

Zeigler (1964) and Latham (1952) argue that the more organized a group 

is, the greater the influence it will have. Berry (1977), Gable (1970), 

Wahlke et al. (1969), Bone (1969), and Pross (1975) agree that interest 
groups are most influential with respect to three basic areas: (l) cam­

paign and pre-election influence, pressuring those who are seeking 

office; (2) indirect influence, in convincing the public to their cause; 

and (3) direct influence, in actually confronting decision makers who 

are in office. Milbrath (1965) correctly points out that the mere fact 

of being organized and voicing special interests loudly does not guaran­

tee any degree of influence. Gable (1970) agrees, commenting that 

influence can on ly be brought to bear if all the factors are favourable 

-if decision makers are receptfve, interests voiced seem to represent 

public opinion, other interests are effectively barred or undermined, 

and all channels for bringing pressure to bear are utilized to their 

fullest possible potential. In the final analysis, it may well be the 

case that the observations of Jones (1961) represent the most critical 

factor in condit ioning the degree of influence obtained: the degree of 

influence rests l argely, if not wholly, on the receptiveness of the 

decision maker(s) to the inputs made and the degree to which they agree 

with his own perception of the variables of the policy issue. 

The last area in which the degree of interest group influence can 

be conditioned, with special reference to environmental issues where 

matters of legality are important i s in the nature of the 11 standing" 

that the group has with respect to judicial processes. Lucas (1976) 

describes locus standi in terms of the rights of litigants to judicial 

hearing. He points out that it re l ates largely to the degree to which 
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the complainant has been personally aggrieved or suffered losses as the 
result of a set of circumstances or a policy decision. Historically, 

in both Canada and the United States standing has been the privilege of 
larger, more organized interests; although in Canada the privilege is 

still much less easily attained. If legal contentions are involved, t he 
standing accorded to larger groups can result in their achieving criti­

cal degrees of influence over policy makers. Progress in attaining 
environmental standing for smaller groups and individuals, coupled with 

renewed emphasis on freedom of information, means that, in a legal sense, 
interest groups are gradually gaining influence in a real way. Clearly, 

however, many environmental and land use decisions do not involve any 

specific infringement of rights such that issues of legality arise. In 

such cases, interest groups must rely on a different type of standing­

their influence in the community, with the public, and with decision 

makers. 

In terms of land use suitability decision situations, interest 

group effectiveness is severely limited by socio-economic, socio-cultural 

and environmental assumptions. If true objectivity exists in the deci­

sion situation, such that economic variables and ecological variables 

receive the same degree of favour, interest group input will simply 

become one factor to be considered in the decision process. If under­

lying assumptions and preconceptions exist on the part of decision 

makers, interest group input that is somehow ftligned with those assump­

tions will generally carry a great deal of influence in the decision 

process. Unless environmental interest groups can persuade decision 

makers that they represent a major segment of public opinion-and 

thereby a major segment of the voting public-special economic and 

private interest groups will generally receive more attention from 

political decision makers. This is just as true in the case of individ­

ual citizen participation in land use suitability decisions, although 

the degree of influence obtained will seldom be as high as that obtained 

by special interests. Influence obtained in either case, however, 

relates much more to the attitudes and receptivity of decision makers 
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or influential abilities of different interest groups . 

3.4.3 Media : Role and Influence 
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Mass media, particularly those forms such as television, radio, 

and newspapers, have two broad functions with respect to government and 

society: (1) to relay information about government policies and programs 

to the public; and (2) to relay the concerns of the public-public opin­

ion-to the government. Fisher (1973, pp. 79-80) perceives ten roles of 

media, falling roughly under these two main functions. These roles are: 

A. Communicate to the Citizens: 

1. As a reporter - providing an accurate record of events. 
2. As a watchdog - reporting instances of error or wrong-

doing on the part of government officials. 
3. As a critic - giving an independent view of government 

performance. 
4. As a forum - presenting a wide variety of views on a 

given issue. 
5. As an aid to 

citizen action - providing information about decisions 
citizens may wish to affect. 

B. Communicate from the Citizens: 

6. As a megaphone - helping citizens communicate by providing 
access. 

C. Communicate to the Government: 

7. As a reporter - providing the government with data. 
8. As a critic - criticizing officials in a way that their 

subordinates cannot. 

D. Communicate from the Government: 

9. As a megaphone - explaining government policies and deci­
sions by providing access. 

l O. As an aid to h l · · l l · · government - e ping to imp ement government po 1c1es 
action and decisions. 

Much of the literature generated about mass media is directed at 

the analysis of how much information is being provided to the media-and 

thus to the public-by government sources. In other words, the emphasis 
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has traditionally been on the degree to which the public is properly 
informed of government policies and decisions. Kraus and Davis (1976) 
offer an excellent review of classical information and communication 
studies, with particular reference to media influence on the election 
process. Brown (1976), Robertson (1972), Strouse (1975), Fox and Wible 
(1973), Ingram (1973), Fagen (1966), Pepinsky (1970), Schoenfield (1975), 
McHale (1976), Cohen and Christensen (1970), and Claxton and McDougall 

(1975) review the role of media as a transporter and purveyor of govern­
ment information. Rankin (177), Thomas (1976), Roberts (1977), Relyea 
(1977), Williams (1977) and Riley (1977) offer critical analyses of 
problems of media and the public obtaining government information, 
through examinations of the "freedom of information 11 situation in Canada 
and the United States. In the provincial context in Canada, despite the 
lack of specific freedom of information legislation, public environmental 
awareness and the persistence of environmental groups tend to ensure that 
government responsiveness to environmental concerns does not decline. 
Political decision makers often find that their popularity declines 

rapidly in cases where the public feels that vital information is being 
withheld. As such, politicians often utilize media channels to justify 
their policies. This is not to say that freedom of information legis­
lation is not critically needed-many environmental issues are still 
adversely biased by the tendencies of governments to withhold or manip­

ulate important information. However, what is implied here is that it 
is those aspects of media involvement other than government provision 
of information which constitute the major sources of media influence on 
decision processes. From Fisher's analysis, those aspects are: (l) the 

role of the media as watchdog and critic; (2) media as a public forum; 
(3) media as a reporter of events; and (4) the role of the media in 
aiding citizen action. Of these four, the roles of the media in 

reporting events and as a public forum are critical in ensuring that 
communication exists between government and citizen. In other words, 

information must flow if citizen and government awareness of each 

other's views and activities is to occur. More importantly, however, 
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the media play a role in watching for government errors or wrongdoing, 

offering critical analyses of government policies, and providing access 

for interest groups and/or public input. It is in these three areas 

that the media take on an ability to influence the decision process, 

and thus become an important factor in that process. 

Like freedom of information, influence generated through the media 

will depend to a large extent upon how thoroughly and objectively an 

issue has been researched, the extent to which it catches public inter­

est, and the number of people who are made aware of it. In other words, 

the accuracy and availability of large amounts of information concerning 

a given issue will contribute to a broader and more complete picture of 

that issue. Unfortunately, as Brown, Brown and Rivers (1978) and Rubin 

(1977) point out, advocacy and sensationalism tend to sway the objec­

tivity of media reports. Thus, depth of media coverage often relates 

to the degree of public interest an issue is likely to generate. By the 

same token, however, the greater the degree of public interest, the 

greater the tendency toward advocacy journalism (Brown et al., 1978). 

In this regard, Lippmann (1965, p. 358) com~ents: 

News and truth are not the same thing, and must be clearly dis­
tinguished. The :flinction of the news is to signal an event, the 
function of truth is to bring to light the hidden facts, to set 
them in relation with each other, and make a picture of reality 
on which men can act. 

In the final analysis, the objectivity of the media and the accu­

racy of media coverage cannot be guaranteed, particularly in the case of 

"high degree of interest" types of issues. Thus, in many environmental 

and land use issues, surveys of media content are not likely to provide 

accurate indications as to the fundamentals of those issues. Often 

media sources are linked directly to governments and involved with 

advocating or promoting land use policies of a political nature. Media 

surveys in such cases can, however, provide a picture of entirely dif­

ferent phenomena-public attitudes toward the issue, and interest group 

stances and involvement. Berelson (1952), Holsti (1968), and Budd 

(1967) outline the techniques of content analysis of media communica-
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tions, and provide some indicat i ons as to wh at types of conclus ions can 

be drawn from such analyses. The fac t that media ob j ect i vity and de pth 

of analys i s may not be as great as one might expect can lead to prob l ems , 

as public opinion and interest group input is often formulated and 

expoun ded on the bas i s of media coverage of an i ssue. Th us, the media 

can influence the decision process in two basic ways: (l) conditioning 

public op i nion and thereby public response to government decisions or 

policies, through the coverage presented; and (2) directly influencing 

decision makers as a result of acting as a forum for the presentation 

of public opinion and interest group input. 

In a sense, the media act as a channel for influence and, at the 

same time, a source of influence. The former is accomplished when 

various media channels are utilized by the public and by interest groups 

in making t heir views known to government; the latter when the media, 

through watchdog and critic roles, offer active analyses and criticisms 

of government policies. In either of these roles the media exert con­

siderable influence on decision makers. In the first instance, media 

coverage of public opinion and interest group viewpoints makes those 

opinions publicly obvious and particularly conspicuous. For this reason 

government response to such public opi nion and interest group demands 

also becomes publicly conspicuous. In the interests of popularity and 

political image, decision makers cannot often afford to be seen to be 

at odds with such public sentiments. By the same token, media criticism 

of government policies provides a large sector of the public with alter­

native vie1-Js to t hose being forwarded by government sources. In this 

way the media can be instrumental in conditioning and altering public 

opinion and reaction to a given issue. 

In the case of land use suitability and resource allocation issues, 

media influence takes on several di mensions, of both a positive arid a 

negative nature. In a negative sense, media concentration on sensational 

or 11 newsworthy 11 items can redirect public attention away from the crux 

of an issue, lead ing to public i nput being directed at incidental factors 

rather than the core of that issue. In such instances public input often 
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"misses the point." On a similar vein, lack of depth in media coverage 

may lead to similar misapplication of public input. In a positive 

sense, media coverage of land use and resource issues provides a forum 

for non-governmental "experts" to shed light onto such issues, and often 

ensures that views that are not aligned with popular governmental policy 

stances are also presented. Of course this assumes that the media 

function in an uncontrolled and impartial way, which in fact is seldom 

the case. As such, environmental variables are more likely to be given 

coverage in the media than in government statements and/or special 

interest group inputs. Media also ensure continuing public awareness 

of environmental issues, by keeping such issues prominently displayed 

before the public. Finally, media involvement increases the necessity 

for decision makers to be accountable, by keeping the pressure for 

information, rationales and justifications continually on them. As 

channels for influence, the media are more important than institutional 

arrangements for public involvement, due to ease of access and numbers 

of people reached. As a critical reporter of events, the media can 

appear to represent the best public interest, in much the same way as 

interest groups often do, and thereby directly influence the decision 

making process. 

3.4.4 Function and Deportment of the Bureaucracy, 
Governmental and Non-Governmental Experts 

The concept of representative democratic decision making rests 

heavily on the existence of a bureaucracy to provide decision makers with 

information, and the existence of suitable lines of communication between 

the former and the latter. In its ideal state, the bureaucracy is merely 

an administrative and information producing organization, bereft of 

political partisan orientation. Weber (1947, p. 334) describes the 

ideal bureaucracy as: 

the specialized, salaried, career-oriented, administrative hier­
archy dealing without "hatred or passion," serving clients and 
customers according to the general rules formulated by vote, 
legislative or administrative fiat. 
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Weber (1947), Blau (1956), Merton (1957), Bensman and Rosenberg (1963), 

March and Simon (1958), Downs (1967), Kernaghan (1973), Hummell (1977), 

and Holcombe and Price (1978) have analyzed theoretical aspects of 

bureaucracy from a normative standpoint. Brown (1976), Hebner (1969), 

Madeiros and Schmitt (1977), March and Simon (1971), Doern and Aucoin 

(1979), Johnson (1978), Morley (1976), Wandesforde-Smith (1971), Self 

(1972), Kernaghan (1968, 1976), Hannigan and Kueneman (1977), and 

Niskanen (1971) offer behavioral perspectives of bureaucracy as it 

functions. 
In regarding these normative and behavioral analyses, one point 

becomes clear: the structure, responsibility and behavior of a theoret­

ical government bureaucracy often differs markedly from that of a 

functioning government bureaucracy. In other words, functioning 

bureaucracies may bear little resemblance to their ideal theoretical 

counterparts. Thus, while it can be instructive to review theoretical 

aspects of bureaucracy, it is actually in the realms of functioning 

bureaucracy that the most useful insights about bureaucratic influence 

on decision making can be gained. 

In brief, the ideal bureaucracy, as characterized by Weber, 

encompasses a definite structure, a chain of command, unbiased infor­

mation provision, specialization of function, and fixed rules of action 

(Madeiros and Schmitt, 1977). Weber (1947) states eight requirements 

of ideal bureaucracy. As restated by Blau (1956, pp. 28-32) these are: 

l. The regular activities required for the purpose of the bureau­
cratically governed structure are distributed in a fixed way 
as official duties. 

2. A specific sphere of competence ... has been marked off as 
part of a systematic division of labour. 

3. The official is subject to strict and systematic discipline 
and control in the conduct of his office. 

4. All operations are governed by a consistent system of abstract 
rules ... and consist in the application of these rules to 
particular cases. 

5. The organization of offices follows the principle of hierarchy; 
that is each office is under the control and supervision of a 
higher one. 
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6. Officials are subject to authority only with respect to their 
impersonal official obligations. 

7. Candidates [for bureaucratic positions] are selected on the 
basis of technical qualifications. In the most rational case, 
this is tested by examinations or guaranteed diplomas certi­
fying technical training, or both. They are appointed~ not 
elected. 

8. Being a bureaucratic official constitutes a career. There is 
a system of promotions according to seniority or to achieve­
ment, or both. 

While these ideal conditions exist to a limited degree in most 

government bureaucracies, other more important factors come into play 

in a functioning bureaucracy which limit or alter these ideal states 
irrevocably. Merton (1957) argues that for individuals to work towards 

a common goal they must be constrained and influenced by organizational 

rules and strictures. He contends that the formulation of such organi­

zational rules and regulations becomes an overriding concern of bureau­

cracies-a process he terms "the substitution of organizational means 

for organizational ends" (p. 199). Michels (1949) contends that the 

hierarchical structure of bureaucracies concentrates power in the hands 

of top officials, resulting in leaders who are insensitive, unassailable 
and indispensable. Mannheim (1941, p. 53) offers perhaps the most 

poignant criticism, however, in contending that "the capacity to act 

intelligently in a given situation on the basis of one's own insight 

into the interrelations of events" is overthrown in bureaucracies, in 
favour of what he terms "functional rationality." The latter he 

describes as: 

a series of actions organized in such a way that it leads to a 
previously defined goal, every element in this series of actions 
receiving a functional position and role. 

This effectively destroys spontaneous and original thinking, and stulti­
fies creativity. 

Another more popular and equally valid criticism of bureaucracy 

can be viewed in the tendency of bureaucrats to defend their positions 

and actions when faced with being held accountable-such defence 
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mechanisms inevitably result in actual lack of accountability, i mmunity 

to constructive criticism, and insensitivity to their own inadequacies 

and the need for change (Hebner, 1969). Other general criticisms 

include the predominance of "red tape," organizational ineptitude, 

questionable promotion policies, slowness of action, lack of definitive 

clarification of responsibility and accountability, and the bureaucratic 

tendency to create work where none exists and expand the work to fit the 

time available. 

In regarding the functioning bureaucracy, the most important ques­

tion becomes: how does the bureaucracy perform with respect to the 

formulation of policy and the execution of decisions, with particular 

reference to the resolution of land use and resource allocation issues? 

In a theoretical sense, the role of the bureaucracy in this regard is 

to act as a policy advisor to decision makers. In representative 

government, it is recognized that appointed officials should not make 

policy decisions; that their role is to merely advise elected officials 

in that task. Katz and Danet (1973) recognize that this "relationship 

of bureaucracy to society" is far more important than the mere awareness 

of "what goes on inside bureaucracies." Niskanen (1971, p. 5) agrees, 

coITTTienting that: 

much of our contemporary confusion derives from a failure to 
bring bureaucracy to terms with representative government and 
free labour markets. 

Madeiros and Schmitt (1977) postulated four basic roles of public 

bureaucracy: (1) making or formulating public policy; (2) administering 

policy and delivering services; (3) representing public values and 

ideals; and (4) educating with respect to public policy. In short, the 

major function of bureaucracy is to formulate public policy-a process 

which involves the employment of a large number of individuals with 

specific expertise to gather and analyze data, collect and collate 

findings, and present these in a policy package to decision makers, in 

the political arena. Unfortunately, it is in the four areas listed by 

Madeiros and Schmitt that functions of the bureaucracy can be misinter-
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preted and misdirected. The making or formulation of public policy can 

and often does become confused with the process of deciding upon public 

policy. Thus, on small scale or relatively insignificant issues, deci­

sion ma kers may defer the actual decisions about course of action to 

senior level bureaucrats. In consideration of the fact that politicians 

often view environmental problems as "small scale" or relatively "insig­

nificant" issues, this practice might be exceedingly unwise, particu­

larly with respect to the question of responsibility to the public. 

Senior level bureaucrats, though some may be political appointees, are 

not particularly accountable to the public. In the case of environmental 

issues, a lack of understanding of complex economic and ecological vari­

ables may lead a politician to defer the responsibility for a decision 

to his "expert" advisors in the bureaucracy-a move which can effec­

tively end the meaningfulness of public input. 

Similarly, though theoretical bureaucracies are supposed to be 

devoid of special or vested interests (without "hatred or passion"), 

such factors as the perpetuation of the bureaucracy, promotion, power, 

prestige, job security, and personal or professional biases can and do 

affect policy formulation. This is to say that these factors can become, 

in effect, vested interests on the part of bureaucrats, leading them to 

bias their policy recommendations, and to put their own interpretations 

on management issues. Sometimes, such biases are restricted to those 

of influential individuals, while at other times they become overriding 

departmental or ministerial preferences. Thus, it is not uncommon for 

departments responsible for the management of fisheries and/or wildlife 

to display an orientation in keeping with that of a "rod and gun" club; 

or for ministries responsible for mineral resource or forest management 

to resemble private industrial entrepreneurs in their outlook and stated 

objectives. 

In this sense, with respect to the last two roles of bureaucracy 

listed by Madeiros and Schmitt, there is a danger of bureaucracies not 

only "representing public opinion, values and ideals" and "justifying 

public policy," but "interpreting" and "determining" public values and 
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fdeals as well. Thus, bureaucratic influence over decision makers may 
include bureaucratic interpretation of what is in the best interests of 
the public-a situation that can be manifested in the presentation of 
severely skewed or biased policy advisory information packages to 
decision makers. Also, the "educational" role of the bureaucracy can 
be employed as a propaganda source by decision makers who wish to 
justify unpopular decisions and placate the public. In the same way, 

the potential exists for decision makers to display data and information 
supplied by the bureaucracy to the public as evidence of thorough 
decision analysis. This can occur whether or not that information was 
actually used in policy decision making. 

To some extent, decision outcomes can also be biased by decision 
maker reliance on bureaucratic expertise. It is not uncommpn for 
bureaucracies to employ people of questionable expertise, despite 
Weber's theoretical assumptions about hiring and promotion. In addition, 

it is not uncommon for bureaucracies to place individuals with specific 
expertise in a given field in job functions unrelated to that field of 
expertise. Thus, the "expert" guidance provided by bureaucrats to 
decision makers may be somewhat less than expert. This situation can 
sometimes be tempered by decision maker reference to sources of non­

governmental expertise. Such sources exist in academic institutions 
as well as the private sector. Davies and Hey (1975), Driver (1972), 
Gianos (1974), Roberts and Sullivan (1976), Sewell (1975) and Slayton 
and Trebilcock (1978) offer analyses of the role and importance of 

professional or expert advice in the decision making process. Often 

such non-governmental expertise is readily available to decision makers 
on a consulting basis; yet the degree to which such consultation takes 
place with respect to many issues does not appear to be high. 

Because of problems with the impartiality and expertise of govern­
ment bureaucrats, in some situations, non-governmental expertise can at 
the very least offer a different point of view-something that should 

enhance the decision process. Such additional input, however, can once 
again contribute to the complexity of the decision-a situation which 
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often leads decision makers to overlook the possibility of soliciting 
and obtaining additional ''expert" advice. Also, because of the connec­

tions between decision makers and bureaucrats, the potential for a "tel l 

me what I want to hear" relationship between the two is quite apparent. 

In this sense, the role of the bureaucracy as a policy justifier rather 

than a policy advisor seems to offer a potentially useful escape mechan­

ism for the harried decision maker. 

The significance of these observations to the decision making 

process can be summarized in a few key points. Within the bureaucracy 

itself-as a function of its structure and its operational behavior­
exists the potential for policy advice to be incomplete and/or selec­

tively biased. In the relationships between decision makers and bureau­

crats the potential exists for the advice of the latter to be ignored, 

misinterpreted, or deliberately misused, by the former. The increas­

ingly complex nature of ecological and economic variables in land use 

suitability decisions may necessitate increased specialization and 

compartmentalizat ion in the bureaucracy. This, in turn, can lead to 

loss of organizational goals and fragmenting of issues, in favour of 
individual or departmental goals or interests (Meyer, 1972). This 

increasing complexity of issues can also result in the bureaucracy 

coming to represent such an authority on environmental policy that 

elected decision maker actions become, in effect, mere endorsements of 

bureaucratic policy proposals. The highly technical nature of much of 

the information presented is often beyond the understanding of elected 

decision makers, leading to a tendency to defer to bureaucratic propos­

als. Also, the amount of time and money exhausted in drawing up a 

policy proposal can lead a decision maker to endorse that proposal, 

rather than expending even more time and money in soliciting and review­

ing alternative proposals. Finally, lack of freedom of information for 

the public about projects and undertakings of the bureaucracy can lead 

to policy proposals being "internalized" and drawn up with little or no 

public input. 
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With respect to land use suitability decisions, a very real poten­
tial exists for: (l) bureaucratic endorsement of party policy; (2) pre­
sentation of data that are supportive of a particular decision maker's 
policy bias; (3) presentation of data that are supportive of vested 
interests within the bureaucracy; (4) reliance on the input of govern­
mental experts only-leaving out the testimony of non-governmental 
authorities; (5) internalized policy proposal formulation with little 
or no public input; and (6) reliance and emphasis on the inputs made 
by the bureaucracy to a greater degree than on those made by the public. 
As Dawson (1969) comments, interest group "friendly relations" with 

bureaucrats can be of great help in ensuring that their views are repre­
sented and taken into account in the decision process. This indicates 
the degree of influence bureaucrats can have over decision makers. 

The degree of influence that bureaucracy has over the decision 
process, while not often overtly obvious, is no less critical than that 
of the public and interest groups. In reaching land use suitability and 

resource allocation decisions, important variables are often suppressed 
by decision makers; while other important variables are often suppressed 
long before they even reach the attention of decision makers. As a 

result of the structure and department of the government bureaucracy, 
the chances that such variables will be suppressed in the policy formu­

lation stage are high, if those variables contradict policy proposals 
drawn up by the bureaucracy. The implications of this potential 
censorship to the degree of merit and responsibility of many government 

decisions is obvious-information can be edited and manipulated prior to 
its even arriving before the decision maker. 

3.4.5 The Importance of Conflict or Crisis 

Conflict and the stress of crisis are subjects that have been 
widely analyzed in the literature of a variety of disciplines. The 

behavioral sciences, most notably sociology and psychology, have been 
responsible for insights into the nature of conflict and those factors 
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which t end to precipitate confl ict , and i nto socia l and envi ronmental 
conflict reduction t echn i ques. Though a subs tantial literature base 
exis t s on conflict and conflict reducti on, much of the li t erature is 
generated in academi c circl es. This means t hat, much like the contri­

but ions of non- go vernment exper t s , confl i ct reduction theory is not 
commonly read or corrrnonly utilized in locali zed or small scale govern­
ment decision making situations. As such, though this literature may be 

applicable to gove rnmen t decision making on an international scale, it 
often does not enter in a realistic manner into such situations, and 
generally does not represent a major factor in such processes. 

Conflict, however, is often present in government decision situ­
ations, particularly in the environmental arena. Mack and Snyder (1957), 

in reviewing contributions to the literature by Bernard (1950), Chase 
(1951), Coser (1956), David (1951), Rose and Rose (1954), Singer (1949) 

and Wright (1951), offer some insights into the diverse nature of 
"conflict. " In considering an in toto description of the parameters 
of the concept of conflict, Mack and Snyder (1957, p. 8) make several 
points that are relevant to land use suitability decisions. One of the 
areas they mention is individual/environment or group/environment con­

flict, which can involve human and non-human entities. Man/environment 
conflicts and land use suitability conflicts are considered to be 
primarily "social" conflicts, since they stem from disagreements over 
the use, management, or interaction of man, land and resources. 
Secondly, they point out that conflict often arises from resource 

scarcity. In their terms: 

resource scarcity is a condition in which the supply of desired 
objects (or states of affairs) is limited so that parties cannot 
have all they want of anything. 

Thirdly, conflict behaviors are, as they see it: 

those designed to destroy, injure, thwart, or otherwise control 
another party or other parties, and a conflict relationship is 
one in which the parties can gain (relatively) only at each 
other's expense. 

Fourthly, and perhaps most importantly, Sheppard (1954, p. 325) notes 



that: 

Conflict relations always involve attempts to gain control of 
scarce resources and positions or to influence behavior in 
cert ain di rections; hence a conflict relationship always 
involves the attempt to acquire or exercise power (power is 
defined as control over decisions). 
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In addition to t hese descriptions, which can be seen to apply directly 
to land use suitability decisions, Mack and Snyder comment that such 
interactions often involve "ideological conflict" or conflict over 
"conceptions of the desirable." Coser (1968) and Aubert (1963) consider 
conflict to be an "existing state of antagonism between two or more 
parties over a matter involving values or interests" (p. 232) It is in 
this sense that attitudes and preconceived assumptions play an important 
role in conditioning conflict responses. Conceptions of the desirable 
may only involve factual analysis to a very limited degree-perceptions 
and attitudes may simply override even the most difficult to refute 
scientific propositions. In such cases, conflict reduction decisions 
in which t he course of action taken is in obvious opposition to the 

major data and research findings presented, can occur-often to the 
dismay and amazement of those who have 1 aboured to i den ti fy factua 1 
aspects of an issue. 

Bergstrom (1970) identifies three main conflict response types: 
(1) elimination of conflict; (2) reconciliation; and (3) elimination of 
one of the parties to the conflict. In cases where conflict can be 

seen to be of a social type-between individuals or groups of individ­
uals-emphasis is generally placed upon the elimination of conflict or 
reconciliation. If one side of the conflict issue is not strongly 

identified with particular individuals or groups, as is sometimes the 

case in environmental and land use issues, a greater potential exists 
for reliance on an "elimination of one party" schema. Thus, in the 
past, environmental tradeoffs have constituted a popular solution to 

man/environment conflicts. Even in the face of increased environmental 
awareness, this type of conflict reduction orientation is still preva­
lent in resource, land use, and/or environmental issues. As opposed to 
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conflicts of interests that occur in assigning and balancing resource 

uses~ conservation versus exploitation conflicts often consist of 

interests versus values. Exploitation argurrents are generally based 

upon monetary or economic interests; while preservation arguments are 

often based upon qualitative moral or aesthetic values. It is in this 

respect that land use conflicts become the most difficult to resolve 

without incurring major concessions on one side of the issue or the 

other. Even reasonably sophisticated procedures such as cost/benefit 

analysis often fail to reduce the gap between interests and values. 

Thus, attitudes and value assumptions play two key roles with 

respect to conflict reduction decision making: (1) to condition percep­

tion of the actual conflict; and (2) to condition the perception of what 

conflict reduction methodologies are potentially applicable to a given 

conflict situation. Value based assumptions can narrow the field of 

conflict reduction options, particularly if a decision maker is biased 

toward conflict elimination alternatives, as opposed to conflict avoid­

ance or conflict suppression alternatives. Both of these attitude 

types can be influenced and conditioned in a major way by external 

factors such as public and interest group input, bureaucratic involve­

ment, and media coverage. 

In addition to the importance of value assumptions and attitudes, 

the presence of conflict has other effects on the decision process. As 

rrentioned earlier in this chapter, conflict or perceived crisis shortens 

the time frame within which a decision maker feels he must act. This 

has the effect of reducing the comprehensiveness of his search for 

alternatives, and thus reducing the quality of the decision process. 

This "time pressure" situation also heightens the acceptability of 

make-do alternatives, and increases the perceived acceptability of major 

tradeoffs. The necessity to act generally involves the greatest poten­

tial for irrational decision behavior (Scott and Mitchell, 1972). 

Conflict and crisis stress, though they can be internally generated in 

the decision process, are generally manifested as external pressure. 
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Interest groups often use techniques of heightening or exagger­
ating the conflict aspects of a situation, in order to pressure decision 
makers. Bureaucrats also tend to manipulate the degree of crisis per­
ceived by decision makers in order to get policy proposals accepted 
quickly. Both interest groups and bureaucrats utilize the presence of 
conflict to pressure the decision maker in such a way that he does not 

have time to assess other alternative options, particularly when those 
other options are opposed to those being forwarded by the former. Thus, 
conflict can be used to overrule or eliminate selectively less vocal 
interests or other sources of expert input. Use of the media by citi­
zens and interest groups can further both public awareness of conflict, 
and the seriousness of the conflict as perceived by the decision maker. 
If a cris i s can be maintained or if a conflict can be manipulated to 
appear to be very serious, external influence can be more readily 'and 
persuasively brought to bear on decision makers. If interest groups or 
citizens can manipulate the general public into perceiving a conflict 

to be a serious one, as well as channelling their own views to decision 
makers, the whole weight of public opinion can be brought to bear. This 
technique is used most successfully by groups seeking "rea ffi rmati on II or 
11 habitual 11 decisions-preserving the status quo. Groups seeking innova­
tive solutions to conflicts are generally more successful if they can 
play down the urgency of the situation and the need for quick decisions. 
In so doing, they will allow decision makers to consider in a theoretical 

way a wider range of options, in a more in-depth manner. 
Conflict is important in yet another more holistic sense in that 

it is often the presence of conflict over land and resource use and 

allocation that initiates the land use suitability decision process. 
Unlike market competition in the area of land and resource use, 

which is resolved in most instances by criteria of economic worth to 
society and pricing mechanisms, conflict over certain types of land use 

generally involves very polarized qualitative values about how a given 

parcel of land should be utilized. It is this element of conflict­
this clash of ideals, aspirations, and subjective opinions-which forms 
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the cr ux of many land use decis i ons. As such it is al so t he nature of 

such conflict which causes the land use decision process to be so 

inherently difficul t and complex . 

The decision process as it oft en occurs with respect to land use 
issues and the major types of influence actin g on t hat process have been 

examined . The i mportance of t hat analys i s becomes clear in examining a 

particular example of such a decision process-a decision aimed at the 

reduction of conflict over land allocation through assessment of land 

use suitability. The case study which follows exemplifies land use 

decision making in a complex conflict situation and identifies important 
aspects of that process and the influences that are present in the face 

of such conflicts. 

3. 5 SUMMARY 

It was the intent of this chapter to analyze critically behavioral 

influencing factors in decision making; those passive, procedural, and 

active inputs which bring influence to bear on the decision process. 

The importance of such behavioral considerations, as well as the obvious 
difficulties they present, were considered in examining the nature of 

influence. 

There can be many subtle and overt factors both within and outside 

the actual decision process which can have a critical effect in terms of 

the direction and outcome of that process. Clearly, it is not feasible 

to attempt to isolate and categorize such influences in an exhaustive 

manner. The major sources of such influence can be isolated and 

examined, as was attempted in this section. 

Just as there can be problems with resting decisions on normative 

assumptions, a heavy reliance on certain types of behavioral influence 

can raise major difficulties in understanding and hence predicting the 

decision process. Behavioral influences, as divided here into three 

general types, can be seen to influence passively or subconsciously 

premises and evaluations; to affect 1'prbtedurally ~ decision processes 
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in terms of quality and quantity of inputs considered and the use of 
those inputs; and to pressure decision makers actively ~nd openly into 

valuing certain inputs and alternatives above others. 

Such influences were seen to emanate f rom: (1) value assumptions, 

perceptions and attitudes-the whole realm of preconceived orientations; 

(2) problems with the scope, quality and objectivity of the process by 

which decisions are reached; (3) and the desire of the general public, 

interest groups, the media, and the bureaucracy to condition and 

redirect decision outcomes. 
As such, decisions which are based solely on inputs which have 

been forwarded by those with vested interests in the decision process 

are not likely to result in objective or equitable decision outcomes. 

Such outcomes are likely to be critically skewed in favour of the 

strongest or most forcefully articulated of such interests. 
The degree of influence present in land use decisions tends to 

depend upon the scope of the decision-in terms of what and whom it will 

affect-and the number of interested parties who have a particular con­

cern relating to the specific situation. The case study analyzed in the 

following chapter assesses the sub-District Crown land planning process 

in terms of several basic areas of concern. Firstly, the Crown land 

planning process is compared to the 11 classical 11 decision making process, 

especially with respect to the formulation of goals and objectives and 

consideration of possible alternative courses of action. Part of this 

analysis focusses upon the amount of normative/behavioral influence that 

determined the goals of the process. Finally, the types and amounts of 

behavioral input into the planning process are identified and assessed 

in terms of the degree to which such passive, procedural, and active 

influences may have affected the outcome of the process. 
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Practical examples of land use and resource allocation decision 

making are rife in British Columbia; and as the prominence of resource 

issues increases in terms of public awareness, such decisions become 
increasingly visible and critical. Decision making with respect to land 

and r.esource issues takes place on many levels. Some issues are highly 
political and involve decision making in a "public forum" sense, where 

bargaining, lobbying and intense active influences can dominate both the 

process and its outcome. Generally such issues are large in scale and 

highly visible to the public, thereby generating much interest and 

concern. A whole realm of decision making theory-much of which does 

not appear in the context of this thesis-has been generated in explain­
ing the complex processes of public choice and political bargaining that 

occur in such high profile land use issues. 
Other land use decisions of a much less prominent nature are 

occurring in British Columbia on a regular basis, however; and, though 

they may not generate a high degree of public or political interest, 

such decisions often constitute exceedingly important choices about 

future land and resource uses. Such decisions are frequently made at 

the bureaucratic level and can be of a relatively small scale. The 

cumulative effect of such decisions, however, is considerable in terms 

of the allocation of the provincial land and resource base. 

Crown land planning is one example of bureaucratic land use suit­

ability decision making that is being carried out in British Columbia. 

As it typifies decision making of the type that has been reviewed in 

Chapters 2 and 3, Crown land planning has been chosen as a case study 

focus for this research. 
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The case study selects an example of land use suitability decision 

making-the Ladysmith Harbour Crown Foreshore Plan-and analyzes it in 

terms of the preceding theory as follows: 

(l) The planning process is examined as a particular type of 

decision making. 

(2) The planning process as it specifically relates to fore­

shore land use is reviewed. 

(3) The case of foreshore planning in Ladysmith harbour is 
presented and examined in terms of the relative weighting 

of behavioral inputs in the process. 

The case study is analyzed through review of government documents and 

files on the planning process, and through interview research conducted 

with the participants in the planning process. Because the process is 

subjective and value laden it is very difficult to obtain definitive 

answers about problems with the process and how inputs were balanced. 

Strong indications as to problems and insufficiencies, however, are 

obtained through an in-depth review of the process and interviews with 

the participants, as well as by comparison of stated goals to goals 

achieved. 

4.1 PLANNING AS A LAND USE 
SUITABILITY DECISION PROCESS 

With increasing demand for many resources, decreasing supply and 

corresponding conflicts over the allocation of such resources, decision 

making must somehow anticipate such conflicts before they become too 

severe. This process of anticipatory decision making is the essence of 

planning-the relative weighing of resource values and land use suita­

bility prior to conflicts becoming irreconcilable. 

Planning is rapidly becoming the standard for land use suitability 

decision making in British Columbia; and is now being applied to areas 

of existing competing uses as well as areas where uses are still rela­

tively sparse. In the former case, the thrust of the planning process 
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mus t be towards mitigating exis ti ng conflicts, antic ipating f uture 

demands , and , wh ere possible, de-emphas i zin g certain uses in fa vour of 

others that are more suitable. In th is con text, suitabi li ty woul d refe r 

to opti mized land use and maintenance of resou rce quality and su pply. 

In the latte r case, th e possib i li ty of a greater normative or prescrip­

tive compo nent generally exists, in t hat optimum uses are more f reely 

prescribed if existing levels of use are negligible. 

The essence of resource planning is, as in any decision process, 

the identification of goals and object i ves, the search for alternatives, 

an evaluation of alternatives, and an outcome which establishes use 

suitability designations for a given period of time. As with any other 

decision process, certain types of behavioral considerations can play 

major roles in di ctating decision outcomes. The degree to which such 

considerations are present can change from situation to situation. 

Certain prescriptive inputs are often sought with respect to baseline 

biophysical characteristics of the plan area-identifyin9 land use and 

resource capabil i ties and ascribing some measure of value to such 

capabilities as independently of "demand type " behavi ora 1 influences 

as possible-and in projecting future needs and demands. More overt 

behavioral considerations tend to enter the process in the determina­

tion of socio-economic factors, public needs, bureaucratic mandates, 

political expediency, and current demands on the resource base. In 

some cases, behavioral inputs aimed at guaranteeing future resource 

and/or envi ronmental quality are strongly forwarded; a case in point 

being the presence of environmentalists in many resource decision pro­

cesses. Such behavioral inputs directed at predicting or antic i pating 

future needs or desirable states are not always present, however; and 

such concern for future needs must often be prescr i bed independently 

of direct input. It is often the case that behavioral inputs into the 

decision process are heavily anthropomorphic and concerned with current 

states of affairs. 

The degree to which such behavioral inputs condition decision out­

comes is an i mportant concern. The continued supply, maintenance and 
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quality of the resources involved may well be jeopardized if certain 

behavioral considerations are allowed to dictate decision scenarios 

completely-except in those cases where such considerations are well 

balanced in terms of current and future needs. An example of demand 

type behavioral considerations dominating decision scenarios exists in 

the province of British Columbia with respect to the over-utilization 

of forest resources. Current and impending supply prob lems and predicted 

timber shortfalls indicate that in the past, short term demand over­

shadowed the need for long range sustained yield management. Such 

situations in which short-sighted immediate gains have dominated 

resource decision making demonstrate that .reliance on "immediate want" 

behavioral inputs does not always result in effective resource decision 

making. 

Planning as a decision process is being carried out within various 

government agencies, and, more commonly, on an inter-agency basis. The 

Ministry of Forests, as an example, has a legislated mandate (Ministry 

of Forests Act, 1978) to undertake integrated resource planning for 

forest lands-to account for forestry, fisheries, recreational, wildlife, 

aesthetic and cultural/historical values. This involves the Ministry 

taking a lead role in coordinating inputs from other agencies in the 

land use suitability decision process. The "integrated management of 

resources" (!MR) process is an example of this. Other government agen­

cies are also carrying out planning processes in determining resource 

use allocations and allocation frameworks, in accordance with their 

specific mandates. One of the most important areas in which this land 

use suitability decision making process is being emphasized is in the 

determination of optimum uses for unalienated Crown lands-the responsi­

bility for which falls to the Ministry of Lands, Parks and Housing. 

4. 2 DECISION MAKING IN THE ESTABLISHMENT OF 
FORESHORE LAND USE SUITABILITY DESIGNATIONS 

Much of the Crown land in British Columbia is utilized for forest 

production, with roughly 36% of the land base under Provincial Forest 
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designation. Another 6% is privately owned land; 4% is in Provincial 

Park status; and a further 1% is federally owned (Indian reserves, rail­
ways and parks). The remaining 53% is unreserved Crown land that is 

maintained and administered as a public trust under the auspices of the 

Ministry of Lands, Parks and Housing. While the majority of such land 

is upland, a comparatively small but exceedingly important amount is 

lake and coastal foreshore-the area of land below the high water mark 
(Province of British Columbia, 1979). 

Because of its unique qualities, its diversity of possible uses, 
its riparian importance, its sensitive nature and limited supply, the 

foreshore is of particular significance with respect to the province's 
interest in ensuring optimum land use. Over the years, foreshore use 

has become diversified; and, as with other parts of the land base, such 

utilization has increased to the point where major conflicts are occur­
ring. 

In much the same way as the Ministry of Forests now attempts the 

integrated planning of forest lands, the Ministry of Lands, Parks and 

Housing has adopted a planning mandate under the Land Act. The intent 

is to improve Crown land and foreshore allocations by first determining 
land use suitability designations, by which allocation decisions can Jbe 

guided. Land use suitability decisions are made in accordance with the 
following broad principles: 

(1) that the planning process should increase the effectiveness 
and efficiency of day-to-day Crown land and foreshore allo­
cation, management, and development decision-making. 

(2) plan policies should further long-run benefits over short-
term gains. 

(3) plan policies should maintain future options. 

(4) the public good takes precedence over individual gain. 
(5) allocation, management and development guidelines and poli­

cies should be founded on the inherent biophysical capabil­
ities of the land base for various uses, within the context 
of long-term socio-economic needs. 

(6) planning is a dynamic process. 
(Province of British Columbia, 1979, Sec. 2-A, p. 3) 



The fi nal overal l emphas i s of t he planning process i s t o provide a 

resource al locat ion f ramework which maximizes the long term economic, 

social, and environmental benefits to British Columbia. 
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The l and use su i tability decisi on process occurs on several areal 

scales-from prov inci al t o regional , sub - reg iona l, district, and sub­

district-accordin g to the size of the area to be planned and the rela­

tive import ance of the area (i.e., its context). Though the scale of 

the area under study may vary, the land use suitability decision process 
involves similar principal elements in each case . This can be seen in 
a review of the main elements of the various levels of Crown land use 

planning. The most common scale for such decision making thus far in 
British Columbia is the sub-district Crown land plan-the land use 

suitability decision process applied to a particular foreshore (harbour , 

sound, bight or bay) or upland (valley or corridor) area. The sub­

district plan is "the most comprehens i ve planning activity, identifying 

areas for Crown land development within the Ministry" (Province of 

British Columbia, 1979, Sec. 2-A, p. 3). 

The Crown land plan involves several key components: 

(1) A summary of the methodology, alternatives, evaluation and 
findings of the process. 

(2) Location of area, description of the process, background 
information, goals and objectives, and planning mandate. 

(3) The methodology to be used in researching and evaluating 
land use suitability alternatives. 

(4) Inventory of biophysical and land capability data, existing 
uses, demands and potential future uses, public needs and 
other agency interests-utilizing public involvement. 

(5) Analyses of data and resolution of findings with goals and 
objectives and conflict-reduction requirements. 

(6) A concept plan or plans, one of which will represent the 
"best" or "optimum" plan for adoption. 
(Province of British Columbia, 1979, Sec. 111-C, pp. 4-6) 

Final designations are made for recreation, range, forestry, conserva­

tion, environmental protection, agriculture, industrial use, commercial 

and residential development, o~ fu rther planning. The process thus 



becomes a systematic decision exercise by which land use suitability 

designations are made-attempting to assign optimum areas for given 
uses and reducing user conflicts. 
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The actual decision is documented in Figure 4-1. Basically, once 
a plan is felt to be required for a given area, several basic steps are 
foll owed: 

(1) Establishing an inter-agency tas k force or decision-making 
group. 

(2) Selecting and identifying goals and objectives. 
(3) Informing the public of the planning program. 

(4) Collecting and collating data. 

(5) Public meetings and input sessions. 

(6) Draft concept plan drawn up. 

(7) Public meetings on draft concept plan. 

(8) Draft executive summary prepared. 

(9) Draft plan submitted -for review and approval. 
(Province of British Columbia, 1979, Sec. III-C, p. 3) 

This process tends to occur over a number of months-producing a set of 

land use suitability designations that are subject to periodic review. 

The s.ub-district planning process for the foreshore of Ladysmith 

Harbour is analyzed in this case study, in order to assess the relative 

effect of passive, procedural and active influences on the weighting 

and balancing of various behavioral considerations in the plan. This 

particular foreshore plan was prepared by the Vancouver Island Region, 

Regional Operations Division, Ministry of Lands, Parks and Housing in 

1981. 

The intent of the plan is to provide a framework for the efficient 

and equitable allocation of foreshore to certain uses; and for environ­
mental conservation and the preservation of future use options . The 

objective in the decision process was to ut i lize a multi-agency/public 

input planning schema to assess t he limits, capabilities, and uses of 

the foreshore in the harbour; to balance these; and to decide on the 

optimum locations for uses and guidel ines fo r projected uses and demands. 
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4. 3 LADYSMITH HARBOUR : THE STUDY AREA 

4. 3. 1 Historical Background 

Located approximately 32 kilometers south of the city of Nanaimo, 
on the southeast coast of Vancouver Island, Ladysmith Harbour has been 

subjected to over a century of intensive utilization for various pur­
poses. Dating back to the late 1800s, those uses include coal storage 

and transshipment, log storage, oyster production, recreation, tourism 
and moorage. Also, residential development has gradually increased 

around the harbour-particularly on the west .side where the town of 

Ladysmith is located. 

Historically, coal shipments were the first main industrial use­

occurring at the same time as the first oyster farming operations in the 

harbour prior to the turn of the century. Some time later the harbour 

was utilized for the storage of logs as the forest industry began to 

develop on Vancouver Island. As the population on the southeast coast 

began to increase, so too did the recreational use of the Ladysmith 

inlet. Though coal is no longer shipped from Ladysmith, all of the 

other historical/traditional uses of the harbour remain today, each 

attempting to maintain viability. As a result of the apparent incom­

patibility of some of these uses, as well as the ever-increasing demands 

being placed upon the harbour's finite land base, conflicts between uses 

have been increasing in severity for many years. These conflicts are 

schematically represented along with the major harbour uses in Figure 

4-2. 

The need for some type of planning was recognized more than a 

decade ago by people residing in Ladysmith, and this need was corrrnuni­

cated to the provincial government. In response to demands made by the 

Ladysmith Harbour Citizens Association, some initial recommendations 

were made regarding improvements to existing uses. No formal planning 

effort was forthcoming prior to 1973. In that year a one-year mora­

torium was placed on allocation of foreshore pending a management plan-
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to be undertaken by what was at that time the Land Management Branch. 

To assist in this endeavour, an Advisory Corrmittee consisting of harbour 
users was fo rmed. 

In 1975 the Sector report was completed, entitled "Ladysmith 

Harbour-A Planning Study." This report formed the basis of the manage­

ment plan that was formally produced by the Land Management Branch in 

1976, entitled "Ladysmith Harbour: A Guide to Environmental Management 

of Foreshore Resources." This document made some very pointed recom­

mendations about land use and foreshore allocations in the harbour, and 
about proposed changes to existing harbour uses. From an environmental 

point of view the document was both comprehensive and pragmatic; but it 

received criticism for reconmending changes to the socio-economic status 

quo in the harbour. 

In 1978 an "Interim Management Plan" was adopted for the harbour 

and utilized pending the completion of the "Ladysmith Harbour Crown 

Foreshore Pl an" in 1981. For the purposes of the latter study, the 

Advisory Committee was revitalized and restructured, and an inter-agency 

planning team was formed. The 1981 plan became the final management 

plan for the harbour, integrating the "Guide for Environmental Manage­

ment of Foreshore Resources" and the "Interim Management Plan." 

4. 3. 2 Plan Area 

As depicted in Map 4-1, Ladysmith Harbour is basically a long, 

narrow inlet with no river or major estuary at its head. Instead, the 

harbour has six major creeks emptying into it, and an aquafer-the 

Cassidy aquafer-which allows ground water inflow near the head end 

(Province of British Columbia, 1981). 

On the west side of the harbour, occupying a full third of the 

total 25 kilometer shoreline, is the town of Ladysmith. Map 4-2 depicts 

th_e existing foreshore and harbour uses and their locations. The prin­

cipal uses are outlined in Figure 4-3, showing the number of leases 

(tenures), the actual area covered by each use, and the percentage of 
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FIGURE 4-3: SUMMARY OF CURRENT FORESHORE ALLOCATIONS (based on Sept. 
12, 1978 Interim Management Plan) 

Purpose No. of Tenures Area (Ha) % of Total 

Mari culture 26 79.86 29 . 7 

Log handling 10 155. 55* 57.9 

Commercial 2 6.54 2.4 

Private 8 l.02 0.3 

Institutional 2 7.94 2.9 

Shell fish reserves 2 17. 75 6.6 

TOTALS 50 268.66 100.0 

*Includes approximately 16 hectares of Crown Granted Water Lot 128. 

Source: Province of British Columbia, Ladysmith Ha.rbour Crown Foreshore 
Pla:n, Ministry of Lands, Parks and Housing, 1981, p. 45. 

the total harbour area (268 hectares) under tenure which each type of 

use occupies. It should be noted that in the plan, existing uses (com­

mitted areas) are estimated to cover about 24% of the total harbour area 

(±1100 ha), meaning that a quarter of the harbour has been committed to 

various uses for various terms of duration. This fact may have particu­

lar significance in terms of the outcome of the plan and consideration 

given to alternative land use scenarios. The area encompassed by the 

plan is the inner harbour from the harbour head to Slack Point, and the 

outer harbour from Slack Point to the line running between Sharpe Point 

and Boulder Point at the mouth of the harbour. The study area is 

depicted in Map 4-1. 

The methodology of the land use suitability decision process is 

fixed by the Ministry of Lands, Parks and Housing planning guidelines, 

and has been briefly alluded to in an earlier section (see Figure 4-1). 

In the case of Ladysmith Harbour , two previous studies were enlarged 
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upon in arriving at some aspects of the final plan. As previously men­

tioned, these were the "Guide for the Environmental Management of Fore­
shore Resources" (1976) and "An Interim Management Plan" (1978)-both of 
which were compiled by the Ministry, under its former title, through the 

efforts of mult i-agency commi ttees . 

In response to the perceived need for a plan to guide foreshore 

resource and land use allocations, a task group or decision making team 

was established. The task group had representation from the following 
agencies and concerned parties: 

(1) Ministry of Lands, Parks and Housing 

- Regional Operations Division 
- Land Programs Branch 

- Parks and Outdoor Recreation Branch 
(2) Ministry of Forests 

(3) Ministry of the Environment 

- Marine Resources Branch 

- Fish and Wildlife Branch 

(4) Government of Canada, Department of Fisheries and Oceans 

(5) Cowichan Valley Regional District 

(6) Ladysmith Harbour Management Advisory Committee* 

The task group collected, collated and analyzed data on: biophysical 

aspects of the study area; existing uses and demands; and projected uses 

and demands. This process was augmented by meetings with the public, 

harbour users and other interested parties. The final decision process, 

however, was left to the Regional Planner in consultation with the 

Regional Director. 

A draft concept plan was drawn up and was presented for public 

review, corrrnents and input in public information sessions. On the basis 

of this modified concept plan, a final plan was drafted, presented for 

approval, and adopted. The plan relies heavily on previously amalgamated 

data, as well as informati-0n that was readily available; and does not 

*Local citizens, interest groups, and various harbour users. 
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contain a comprehensive preliminary data investigation. The 1976 and 

1978 studies were utilized heavily in this respect. The final version 
of the plan was officially adopted on May 15, 1981. 

4. 4 REVIEW AND ANALYSIS OF THE LAND USE SUITABILITY 
DECI SION PROCESS FOR LADYSMITH HARBOUR 

4. 4.1 Resea:r'ch and Evaluation Methodology 

In determining fundamental information about the Ladysmith Harbour 

planning process, two basic research methodologies were utilized. 
Initially, a comprehensive literature review was undertaken covering the 

available information sources relevant to the study. These sources 

included all available files on Ladysmith Harbour maintained by the 

Regional Operations Division; the 11 Guide to the Environmental Management 

of Foreshore Resources 11 
( 1976), 11 Ladysmi th Harbour-A Pl anni lig Study" 

(1975), "Interim Management Plan" (1978), and the Cowichan Valley 

Regional District Official Settlement Plan for North Oyster-Diamond. 

Also, the "Ladysmith Harbour Crown Foreshore Plan" (1981) was utilized 

extensively. Other background information was gained through various 

contact people with whom the author had dealings while employed by the 

Ministry of Lands, Parks and Housing (1981-82), including other planners, 

former employees, and employees from other regions. The specific infor­

mation about the design, conduct and process of the Ladysmith Harbour 

land use suitability decision process was gained through the use of 

interview research, involving the members of the inter-agency planning 

team and the Ladysmith Harbour Advisory Committee. 

The interviews were conducted in late February and early March 

1982 and were based on a questionnaire of twenty-five questions focus­

sing on: (1) the purpose of Crown land planning; (2) the weighting of 

normative and behavioral considerations in setting plan goals and 

objectives both in ideal plans and in the Ladysmith plan; (3) the 

assessment of alternative decision scenarios that occurred; (4) the 
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role of passive influence; (5) the degree and type of procedural influ­
ence; (6) the amounts and sources of active influence; (7) the method­
ology of projecting future uses and demands; (8) the context in which 
the decision process was undertaken; and (9) the relative success of the 
plan in achieving its intended goals and objectives. 

The interview questionnaire, a copy of which appears in Appendix A, 
utilized a structured format and focussed on open-ended responses. In 

this way, answers to very specific questions about the decision process 
were obtained with definitive positive or negative responses; while the 
interviewees were not unduly restricted in terms of the additional com­
ments or background information that they wished to mention. The 
questions were designed to elicit definitive responses, and vagueness 
and overlaps were avoided. All questions were asked in the same way to 
all respondents, and additional explanation of certain questions was 

carried out in the same way each time. At the same time, however, 
respondents were encouraged to make comments other than those forwarded 

in response to the specific questions; and all respondents took the 
opportunity to speak for a few minutes at the end of the interview about 

their views on the planning process in general. At that time the 
specific questions were considered by the interviewer in terms of the 
type of information that the respondent felt was important-this double­
checking of the questions against the general views of each respondent 

reduced the possibility of bias through selective questioning. In this 

way it was ensured that respondents were not being forced to give 
uncharacteristic responses by having to answer inapplicable or irrelevant 

questions. 
The questionnaire utilized in the research was pre-tested twice on 

mixed groups of government employees and lay public individuals; and as 

a result was revamped several times. The final version was used in 
interviewing seventeen available respondents out of a total of twenty­

two. Results were tabulated by positive and negative response for each 

question. Comments not related to specific interview questions were 

listed and grouped to provide additional strong indications about issues 
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not covered directly by the questionnaire. The results were conjoined 
with information obtained through the literature review to yield the 

particular observations contained in the following decision analysis. 

4. 4. 2 Ladysmith Plcm as a "Classical 1
' 

Decision Making Process 

4.4.2.1 NoY'!Tlative and behavioral considerations in the es tablish­

ment of goals and objectives. As a result of the literature review of 
the Ladysmith plan, files and background reports, it is clear that the 

Ministry of Lands, Parks and Housing has a very strong interest in 
assigning some of its own goals and objectives for the decision process 

-independently of local public or interest group demands. The first 

five questions of the interview were also geared to isolating the degree 

of such normative "prescription" versus behavioral "reaction" in the 

setting of planning process goals and objectives. 

The overall goals of the Ministry with respect to land use planning 

are very broad-establishing a land use planning process involving other 

agencies, levels of government, and the public; aimed at optimizing long 

term economic, social, and environmental benefits to British Columbians 

(Province of British Columbia, 1979, Sec. II-A, p. 3). Before these 

goals are distilled for the planning process, some initial problems can 

be isolated. 
As land use planning becomes more and more prevalent in British 

Columbia, and as the need for such planning becomes acute, most govern­

ment resource agencies have adopted some kind of land use planning 

program. Lands, Parks and Housing; Forests; Environment; and Municipal 

Affairs have all adopted planning goals, many of which are obviously 

intimately related and overlapping. The obvious problem that this 
creates is that of single agency planning or "planning in isolation." 

Thus Lands, Parks and Housing is planning with the maintenance of high 

quality environment in mind, but no overall mechanism exists to ensure 

that such planning is coordinated with the environmental protection 
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efforts of other Ministries-other than inter-agency planning team input 

and the Regional Resource Management Committee forum, both of which have 

had some major operational and representational drawbacks in the past. 

The need for comprehensive land use planning, demonstrated clearly 

in Ladysmith Harbour as a need for a holistic harbour management plan, 

can lead resource agencies such as Lands, Parks and Housing to overstep 

their planning mandate in attempting to resolve environmental, socio­

economic, and resource allocation conflicts. Unfortunately, there is no 

single agency or mechanism in the province which provides comprehensive 

coordination of land use planning programs and projects. The forthcoming 

Land Use Act has been proposed in recognition of this need; but does not, 

on first review, seem to deal with the problem of coordinating provincial 

land use planning. 

As such, those goals and objectives stated in the Ladysmith Harbour 

plan may not all have been within the power or mandate of the Ministry to 

achieve. The primary goal of the plan-normatively prescribed by the 

Ministry-was "to devise a framework of land use suitability to make 

future foreshore and land use allocations efficient and equitable." All 

seventeen respondents, when questioned at the outset about the purpose 

of a Crown land plan, saw this as one of its primary objectives. In 

addition to this "efficient allocation framework" objective, the Ministry 

effectively prescribed six additional goals and objectives for the plan­

ning process. Respondents unanimously agreed that dependence on lobby 

and interest group input to ensure environmental quality and/or economic 

viability was an unsatisfactory approach to planning; and all pointed 

out that such goals should be guaranteed in some manner by the Ministry, 

and then modified in the context of local needs and demands. The six 

additional goals or objectives that were established by the Ministry 

were: 

(l) To preserve, protect and improve the environmental quality 
and integrity of the harbour; 

(2) to support the existing economic base and to enhance diver­
sified and environmentally compatible employment opportun­
ities; 
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(3) to maintain and enhance the opportunities for recreational 
use of the harbour; 

(4) to obtain the resolution of existing and potential foreshore 
use conflicts; 

(5) to ensure that plan designations for foreshore are compatible 
with upland uses and potential adjacent foreshore uses; 

(6) to designate foreshore use in a manner that attempts to 
minimize the use's impact on the harbour's water quality and 
to identify means by which water quality may be improved. 
(Province of British Columbia, 1981, pp. 15-16) 

These goals were drawn up in direct response to the problem definition 

which was given for the harbour as follows: 

(l) Increased demand for foreshore for various uses. 

(2) Declining water quality. 

(3) Increased conflicts between uses-specifically log storage, 

mariculture, tourism, and recreation. 

(4) Lack of guidelines for making future allocations. 

Interestingly, the :;pecific goals established for the planning 

process are largely incompatible. For example, the goals of maintaining 

the current economic base of Ladysmith and enhancing the harbour's envi­

ronmental quality are not reconcilable. Similarly, maintaining and 

enhancing the current economic base while providing for and enhancing 

recreational and tourist use of the harbour are also largely incompat­

ible aims. Changing the economic base over time and seeking such 

improvements to environmental quality and recreational use might provide 

a reconciliation of such goals; but changing the existing economic base 

or recommending that it change was not an intent of the politicians, the 

Ministry, or the planning team. Thus, the goals of the planning process 

basically constituted a set of 11 motherhood 11 objectives, few if any of 

which were realistically attainable without major changes to the status 
quo in the harbour. The attitude of the Ministry and the planning team 

towards this alternative is examined both in the following section and 

in the discussion of the role of passive influence later in this chapter. 

The decision process was definitely affected by the choice of 

goals and objectives. Firstly, the goals were not capable of being 
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realistically achieved; the Ministry did not have the power or authority 

to attempt to achieve improved environmental quality; and the Ministry 

did not really have the mandate to institute or recommend major changes 

in land use in Ladysmith Harbour. The decision process lost viability 

at this i nitial stage by laying down impossible and mutually incompatible 

goals. If the goals had been more realistic and compatible, the plan 

might have had more success. Responses to the assessment of the success 

of the plan yielded 88% agreement that the plan succeeded in drawing 

lines around existing uses and documenting them with minor adjustments 

but failed to resolve the major issues which were alluded to in the 

plan goals and objectives. A total of 76% of the interview respondents 

added the unsolicited response that the plan was, in their view, a 

"dismal failure." 

The planning process recognized the need to make some effort to 

maintain and enhance environmental quality, economic stability, and 

tourist/recreational use of the harbour. Unfortunately, the incompati­

bilities between these goals were not recognized; and the type of 

weighting given to certain behavioral influences ensured that the 

adjustments· necessary to make the goals compatible were never attempted. 

4.4.2.2 Assessment of alternatives. Though all the members of 

the planning team and advisory coITlllittee were aware that several very 

different alternative land use scenarios could theoretically have been 

proposed for Ladysmith Harbour, 82% of the respondents stated conclu­

sively that one alternative-and only one alternative-was given 

consideration in the Ladysmith Harbour decision process. The remaining 

18% claimed that other alternatives-such as phasing out log storage 

over time, devoting the harbour to mariculture, or emphasizing recrea­

tion and de-emphasizing industry-were considered, but were dropped at 

the outset as being unlikely or impractical. Thus, a single concept 

plan became the focus of the planning process. When asked if the con­

sideration of a wider number of alternatives would have produced a more 

satisfactory plan, 64% of the respondents felt that it definitely would 

have improved the process in terms of objectivity and comprehensiveness. 
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Of the re~aining 36%, the majority a9reed that alternative scenar ios 

would not have helped because there was a distinct unwillingness to 

disturb t he status quo in the harbour. In other words, the majority 

of respondents felt that in an ideal situation, with no overriding 

commitment to the status quo, more alternatives should have been con­

sidered; and that a better result in terms of objectivity and compre­

hensiveness would have been obtained had this occurred. 

In this respect, both the planning team and the advisory commit­

tee only debated the relative merits of a compromise concept plan. The 

public were only given one option for the harbour upon which to comment 

in the public information sessions. 

4.4. 2.3 The effectiveness of chosen al ternatives i n meeting goal s 

and objectives . The effectiveness of the plan is hard to define for two 

basic reasons. Firstly, it has only been in place for a few months and 

its relative success or failure will not really become apparent for some 

time. Secondly, there are many possible criteria by which one could 

assess effectiveness. Some observations are possible, however, with 

respect to plan goals and objectives. 

All respondents to the questionnaire agreed that if the intention 

of the plan was to merely document existing use and poll current users 

about their intentions with respect to harbour use for the next five 

years, so that future allocations could be worked in and around existing 

uses, then the plan had succeeded. The majority (82%), however, agreed 

that this was only a minor intent of the plan, and that in terms of 

other stated goals and objectives, the plan would accomplish very little 

towards water quality improvement, environmental enhancement, recrea­

tional enhancement, or the viability of the mariculture industry. A 

full 94% of the respondents felt that the plan did protect the forest 

industry use of the harbour. 

It was noted that the planning process was severely constrained by 

an unwillingness-or a legal or functional inability-to alter the 

status quo in the harbour. If status quo was taken as a prior i and 

unalterable, then the plan probably accomplished all that it could have. 
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If, however, the aim was to assess objectively and comprehensively 

optimum land use categories, regardless of historical or current use 
precedents, then it was felt that the plan did not accomplish that aim 

to any great degree. 

The fact that the plan does not seem capable of meeting several of 

its stated goals and objectives is partly a function of the fact that 

those goals and objectives could never be properly realized-given 

inherent incompatibilities-and partly a function of the fact that 

several of the goals had to be immediately compromised if existing uses 
and levels of use were to be protected. 

4.4.3 The Effect of Behavioral Influence 
on the Ladysmith Plan 

4.4.3.1 Passive influence . In Chapter 3 reference was made to 
the role of passive influence in determining the goals, procedure and 

outcome of decision scenarios. On the basis of the literature search 

and the interview results for the Ladysmith Harbour planning process, it 

would appear that the strongest influence acting upon that particular 

decision was passive or "assumptive" in nature. 
Though there were highly polarized value assumptions present on 

the part of interest groups in the Ladysmith case, 88% of the interview 

respondents admitted that there was an overwhelming value assumption 

held by the Ministry and members of the planning team right from the 

outset of the process. That value .assumption was that the existing use 

patterns in Ladysmith Harbour and the current economic base were con­

stant and unalterable in terms of considering any other possible alter­

natives for the harbour. Though there were very strong active influ­

ences both in favour of the existing harbour situation and in favour of 

major changes to that situation, this deep-seated passive assumption 

that whatever happened in the harbour, existing uses-particularly the 

forest industry-were sacrosanct and could not be altered in any major 

way, seemed to have more effect than any other single variable in 



7 107 

dictating t he plan outcome. That plan outcome was recogni zed by 94% of 

the interview respondents as a reaffirmation-with minor adjustments-of 
the status quo. 

It was this assumption, that existing uses must be maintained and 

protected, t hat made the goal of envi ron mental enha ncement vi rt uall y 

unattainable ; the goal of enhancing recreational use highly improbable; 

and, perhaps surprisingly, the goal of mitigating existing user con­

flicts virtually meaningless. A large number of those interviewed (76%) 

felt that it was the level of existing use-existing legal agreements, 
riparian and historical rights, tenures and tradit ional uses-which most 

severely constrained the plan in trying to assess l and use suitability. 

However, existing use patterns, even if guaranteed by legal or riparian 

rights, can and do change over time, as economic conditions, environmen­

tal constraints and public values and demands change. As such, this 

constraint should not be treated as a barrier against determining optimum 

land use, nor a factor militating against planning for future change. 

More serious than the level of existing use was the perception of 

members of the pl anning team that such chan ge could not be either anti­

cipated or proposed, that existing use was a 11 given 11 that must be worked 

around . If the maintenance of economic stability had been focussed upon 

rather than the maintenance of current economic contributors, the 

viability of the tourist and mariculture industries might have been 

given far greater consideration. The interview respondents, by way of 

additional unsolicited input, indicated (70%) that the potential of the 

mariculture industry had not been fairly assessed, due to the assumption 

that the forest industry would continue to be the economic mainstay of 

the Ladysmith area, even though the industry outlook is poor and timber 

supply is declining. 

In short, socio-economic rationales co-opted environmental consid­

erations in the planning process due to an unwillingness or inability on 

the part of the planning team to view the problem in isolation from 

their own value assumptions about shor t term economic viability. This 

factor similarly limited the de gree to which the planning team assessed 
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long term strategies and potentials for the Ladysmith Harbour area. 

More importantly, this factor immediately conditioned the decision 

process at the outset by eliminating from consideration other alterna­

tive scenarios that implied major land use changes. This initial 

assumption about what could be done in the harbour resulted in all other 

possible scenarios being rejected at the start, and left the planning 

team with a practical range of choice of one option in the form of a 

slightly adjusted status quo. 

4. 4.3 . 2 Procedural influence . On the basis of the literature 

covering the planning process-particularly background files and corre­

spondence-and responses to five interview questions related to process 

or procedure, the relative importance of various procedural influences 

was assessed. 

Four basic procedural influences were examined: the rationality of 

the decision makers; time or funding constraints; institutional arrange­

ments constraining the decision; and inadequacies in data or information. 

Irrationality or inconsistent actions on the part of the planning team 

with respect to data considered was not found to be a factor in condi­

tioning the decision outcome. Interview respondents were unanimous in 

stating that there were no visible instances of irrational or inconsis­

tent decision making; and information in the plan and background files 

confirms that the process was objectively and fairly carried out in this 

respect. Part of the reason for this, as identified by interview 

respondents, was the fact that there was considerable planning and 

decision making expertise on the planning team; as well as considerable 

expertise with respect to particular resources and aspects of land use 

capability. This expertise was evident due to the fact that the plan­

ning team was composed primarily of bureaucrats whose areas of special­

ization were particularly relevant to the Ladysmith Harbour case. The 

final plan was not considered to be a political decision, but the result 

of a technical decision making process. 

Time and funding constraints were evident in reviewing the back­

ground correspondence and files on the Ladysmith Harbour planning 
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process. Artificial time constraints were imposed by the Ministry in a 
desire to "get on" with the management of the harbour foreshore and to 

get a plan in place as quickly as possible. Funding constraints were 
evident in terms of limiting the acquisition of extra data needed to 

resolve the environmental (water quality) degradation issue. Interview 

respondents (88%) indicated that time constraints limited the compre­

hensiveness of the plan by: causing the assessment of projected uses to 

depend too heavily on the views of current users; limiting the alterna­

tives considered and weighed; limiting the type and amount of environ­
mental data considered; and lessening the degree to which the plan 

attempted to assess the possibility or potential for major land use 
changes in the harbour. Another tirre constraint which was identified 

was the term of the plan-five years. A full 82% of the interview 

respondents commented that the time frame of the plan was too short to 

really allow for a "plan" that focussed on land use suitability. The 

five year term requirement added to the tendency of the plan to empha­

size unduly maintenance of the status quo in the harbour. 

Funding constraints were perceived by 70% of the respondents to 

limit the comprehensiveness of the plan. Specifically, funding con­

straints which limited the collection and analysis of conclusive envi­

ronmental quality data related to water quality deterioration were 

considered to have the greatest limiting effect. It was felt by a 

majority of respondents (88%) that conclusive data on the cause of 

deterioration of the harbour's water quality would have had a major 

effect on the outcome of the plan; and that time and funding constraints 

were the chief cause of these data not being collected and analyzed. 

Institutional arrangements used in the planning process were 

analyzed with respect to three main components: the use of an inter­

agency planning team; the use and make-up of an advisory committee; and 

the nature and type of public involvement program that was utilized. 

Respondents unanimously agreed that the use of an inter-agency decision 

making team was a good concept and in terms of this arrangement affect­

ing the objectivity or comprehensiveness of the plan, only 18% felt that 
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it may have resulted in somewhat too much emphasis being placed upon the 
concerns of the bureaucracy. The remaining 82% felt that the use of an 

inter-agency planning team was a desirable approach, with the exception 

of the factor of preconceived ideas about socio-economic variables-the 

passive, value assumptive influence that was reviewed in an earlier 

section. 

The advisory committee approach was criticized by 70% of the 

respondents. Half (52%) of that group felt that the presence of a civil 

servant as chairman of the committee reduced the objectivity and scope 
of the committee's input into the planning process. The other 48% of 

that group coITTTiented that the demand that the committee reach its recom­
mendations on a full consensus basis rather than a majority basis under­

mined the coITTTiittee 1 s ability to make recommendations in a rational 

manner. Also, 40% of the total group of respondents felt that being 

constrained to an advisory coITTTiittee compromised their lobbying ability 

to a large degree. Given the values present on the advisory committee 

were extremely polarized-responses to this question produced unanimous 

agreement on this point-the use of an advisory committee with a con­

sensus 11 proviso 11 seemed to reduce the effectiveness of interest group 

inputs. In addition, 48% of the respondents volunteered their feelings 

that certain personalities on the committee and the planning team caused 

problems by disrupting the process and imposing unwarranted time 

restrictions for recommendations. 

In general, the public information sessions were not felt to be 

properly timed and, in the view of 52% of the respondents, such sessions 

were poorly prepared. Another 18% cited inadequate Ministry policy and 

procedural understanding of public involvement as a factor in reducing 

the effectiveness of such sessions. Problems with public involvement, 

however, were considered by 76% of the respondents to have had no real 

effect on the comprehensiveness or objectivity of the plan. The majority 

of those respondents felt that objectivity and comprehensiveness were 

undermined by other factors, such as preconceived value assumptions, 

prior to the public being asked to colTITient on plan proposals. 
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Inadequacies in data or information focussed on lack of compre­
hensive environmental data, specifically the reason for degradation of 
water quality in the harbour. A full 100% of the respondents cited a 
critical lack of data on the reasons for water quality decline. Agree­
ment was also high (88%) with respect to the assertion that more 
detailed and conclusive water quality data would have definitely 
affected the outcome of the plan, in terms of indicating the need for 
immediate changes to certain types of existing harbour use. It was 

generally felt that conclusive information on water quality decline 
would have led to the plan being less accepting of th~ status quo in 
Ladysmith Harbour. Another area of data inadequacy identified by 88% 
of the respondents was in the matter of projecting future uses for the 
harbour. These respondents felt that the plan had focussed too heavily 
on subjective data provided by current users as to what they would like 
to be the case for the plan term, and not heavily enough on data dealing 

with trends in the forest industry, tourism, mariculture, regional 
economic policy, public values, resource supply and other such overall 
determinants of where certain uses could realistically expect to be 
heading. It was agreed by those respondents that this inadequacy made 
the plan focus unduly on maintenance of short term socio-economic status 

quo for the harbour. 
Finally, the absence of a major foreshore plan for the whole east 

coast of Vancouver Island was pointed out by 88% of the respondents to 
have been a contributing factor in the plan's emphasis on the status quo. 

This group felt, unanimously, that the presence of a major coastal plan 

would have clarified the options available should major . change be con­
sidered for the harbour, by identifying other log storage, mariculture, 

recreation and sensitive environmental areas and allowing their relative 
benefits and drawbacks to be weighed into the planning process. 

In total, procedural influences were identified as major contribut­

ing factors in conditioning the plan outcome towards the status quo~ 

However, they were not felt to be as effective as passive/assumptive' 

ideas about socio-economic variables were, in terms of biasing the plan. 
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Time and funding constraints and lack of conclusive water quality data 

were cited as very evident weaknesses which tended to limit the objec­

tivity and comprehensiveness of the plan. Had these two factors been 
less of a problem, a much less "status quo plan" would have resulted­

according to 82% of the interview respondents. 

4. 4. 3. 3 Active influence . In keeping with the theoretical 

elements of active influence covered in Chapter 3, four main sources of 

such influence were considered with respect to the Ladysmith Harbour 

decision process: public and interest group input; the role of the 
media; the presence of government employees-the bureaucracy; and the 
presence of conflict. 

Four questions were asked in the interview sessions with respect 

to these areas of active influence. The responses were analyzed in 

conjunction with two questions asked previously in the interview regard­

ing the balancing of normative and behavioral considerations that should 

occur in a plan, and that did occur in the Ladysmith Harbour plan. In 

the latter two questions respondents were asked to indicate on a line 

graph or continuum that point at which an ideal plan should balance 

normative intentions with behavioral reactions; and then to indicate on 

the same line the point at which the Ladysmith Harbour plan balanced 

normative and behavioral considerations. The four questions about 

active influence related degree of active influence to the degree of 

acceptance or rejection of the status quo in the plan. 

It was found that those respondents who felt that the Ladysmith 

plan was far more behaviorally reactive than they felt it should have 

been (70%), were unanimous in stating that the presence of conflict and 

lobbying by the timber industry caused the plan to reflect the status 

quo. Those respondents who felt that the plan was more prescriptive 

than it should have been (34%) felt that the strongest and most effec­

tive lobbies and the presence of conflict emphasized the need for major 

land use changes, and that the actual plan ignored these considerations. 

Thus, respondents who felt that t he status quo lobby was most effective 

felt also that the plan listened too much to these inputs; while 
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respondents who felt that the lobby for change was the strongest, fel t 
that the plan did not listen enough to these inputs. 

Public and interest group input was conjoined in this case since 
unaligned public opinion was neither overt nor particularly vocal in 

the Ladysmith case. Of the responses to the question of whether inter­
est group input emphasized change or the status quo, 88% of the responses 

indicated that the most voca l, lobby was the environmental lobby, advocat­
ing major land use changes for the harbour. The majority of those 

responses, however, also indicated that the most effective lobby was t he 
lobby that advocated maintaining the status quo-that of the forest 
industry. Most respondents who felt this way (34%) maintained that the 
passive decision maker assumptions about the inherent necessity of ma i n­
taining the socio-economic status quo led to the less vocal status quo 
lobby being g1ven far greater empathy and consideration in the planning 

process. 
Hence, while active public and interest group lobbying may be 

expected to have a great deal of effect on a decision process, the real­
ization that lobby inputs which are somehow aligned with decision maker 
preferences tend to receive greater consideration and concessions was 

demonstrated very clearly in the Ladysmith plan. 
The role of the media in the Ladysmith Harbour planning process 

was felt by 88% of the respondents to have been largely neutral. Media 
coverage emphasized reporting the progress of the decision process, wi th 

only minor sensationalizing of the polarized viewpoints present in the 
issue. It was agreed by a majority of the respondents (94%) that the 

media had no noticeable influence in recommending major . change or main­
tenance of the status quo. 

The reaction of interview respondents to the presence and role of 

bureaucrats in the planning process was mixed. Nearly h~lf (46%) of the 
respondents to the question of whether bureaucratic influence emphasized 
change or the status quo felt that the government employees were partic­

ularly biased towards the sta tus quo and influenced the plan in that 

direction. The other 54% cla~med that the bureaucratic influence was 
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aimed strongly at precipitating change in the harbour and did not have 

much influence in this regard. On further analysis, the split was 
explained by the fact that the former group of respondents was referring 

almost exclusively to the provincial government employees involved, 

while the latter group was rating the orientation and influence of the 
local government employees-Regional District and Town of Ladysmith 

representat i ves. Regardless of this fact, the relative influence of the 

bureaucracy was no t judged to be high, except in terms of the socio­
economic va l ue assumptions that the provincial employees seemed unable 
to overcome . 

In response to the final type of active influence considered-that 

of conflict-94% of the respondents were adamant that the presence of 
significant user conflicts caused the plan to focus on shuffling existing 

uses and trying to mitigate existing user conflicts, rather than propos­

ing large changes i n harbour use. It was felt that the presence of such 

conflicts should have indicated a need for major land use changes, but 
almost all respondents felt that conflict had resulted in the exact 

opposite occurring-a deference to the status quo. It was felt by 64% 

of the res~ndents, however, that the reason conflicts did not stimulate 

an effort to make ~hariges ~as that the bias of the planning team towards 

protecting the status quo was so strong that even critical conflicts 

could not overcome it. As such, all mitigative mechanisms su~gested 

were drawn up with preservation of the status quo very much in mind. 

4. 4. 4 Decision Making in t he Assessment of Laad Use 
Sui tability in Ladysmi th Harbour : Conclusions 

In analyzing the planning/decision making process in the establish­

ment of land use suitability des ignations in Ladysmith Harbour, it is 
apparent that several conclusions can be drawn with regard to the pro­

cess and its attempts to follow vi abl e decision making procedures; the 

weighting of various behavioral cons i derations; and the relative impor­

tance of different types of pass ive, procedural and active influence. 
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At the outset the Ministry of Lands, Parks and Housing recognized 
the need to attempt to guarantee certain desirable future states-of­
affairs for Ladysmith Harbour. Unfortunately such prescription was 

based upon a normative approach whereby perceived needs and demands from 
a regional and provincial point of view were distilled into predictable 

requirements for Ladysmith Harbour. Environmental quality, reduction of 

user conflicts, and maintenance of economic viability were all goals of 
the process that were established independently of overt behavioral 

inputs-in the sense that all of these would have been prescribed even 
if no strong environmental lobbies, industry lobbies, or high levels of 
complaint about user conflicts were present in the Ladysmith case. 

Problems were immediately introduced into the Ladysmith case by 

stating goals and objectives that only could have been achieved by 
instigating major land use changes and water use changes in the harbour, 

in a planning process that had neither the intention nor the mandate 

for making such sweeping alterations. The range of choice open to the 

planning team was then immediately narrowed to a practical choice 

involving basically one option, as a result of a perceived inability to 

recommend major land use changes on the part of the planning team. In 

essence, the goals and objectives of the process were undermined quite 

severely by the overwhelming value assumption on the part of the Minis­

try and the planning team that whatever happened in the harbour, the 

economic status quo had to be maintained. More than any other single 

factor, this initial sweeping assumption distilled a wide theoretical 

range of choice down to a decision process intent on making minor and 

relatively ineffectual adjustments to the status quo. In this sense, 

the environmentally responsible intent of the plan was basically 

co-opted by a strong behavioral influence of a passive/assumptive nature 

at the outset. 

As a result of this critical passive influence, the decision 

process was undermined with respect to alternatives considered as well 

as goals and objectives sought . Because the theoretical range of choice 

was unwittingly narrowed down to a highly constrained practical option, 
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only one alternative scenario was given consideration. That single 

alternative had all current users basically in their existing locations 

and no major land or water use changes proposed. Minor adjustments to 

try to alleviate some of the more intense conflicts were evident. In 

effect, however, the critical conflicts-between logging, tourism, 

mariculture, and recreation-are sti l l unresolved in the harbour despite 

the fact that the plan has been adopted. The choice of only one alter­

native or concept plan undermined the validity of active influence as 

well, in the sense that the public, media, interest groups and other 

agencies were never given innovative concepts to consider. Rather, 

they were told that major changes were impossible and then asked to 

confine t heir corrrnents and inputs to small adjustments to all existing 

uses. 

Some procedural problems had a relatively critical effect in terms 

of decision outcome. While some problems were noted with institutional 

arrangements-particularly on the advisory committee-the important 

influences of a procedural nature seemed to be time and funding con­

straints and inadequate data. These two factors were linked; and 

results showed that most participants viewed the direct effect of time 

and funding constraints as decision making in the face of inadequate 

information. A severe lack of conclusive data on declining water quality 

was noted and strongly reiterated by all those involved with the plan­

ning process. Not being able to pinpoint conclusively the reason for 

declining water quality was a principal factor that undermined the 

comprehensiveness of the plan, in the view of most respondents. It was 

felt that determining a source of water degradation might well have 

provided a strong enough case for changes to at least one existing use 

to overcome the planning team's overriding unwillingness to alter the 

status quo. In short, if declining mariculture potential could have 

been linked conclusively to log storage, a very strong case for major 

land use change would have been evident-one which would have required 

far greater assessment of alternatives. 



7 117 

Active influence-that type of influence which is generally 

expected to be the most effective in conditioning decision outcomes-
did not seem to play a strong role in condi ti oning the Ladysmith Harbour 

planning process. Polarized interest group lobbies demonstrated that it 

is not always the case that the most vocal lobby obtains the most con­

cessions. The environmental lobby in Ladysmith was judged by all 

respondents to be far more active, organized, vocal and insistent than 

was the industry lobby; and the former had a far greater active partici­
pation. Yet that lobby, which was in keeping with the preferences or 

preconceived assumptions held by the planning team, was far more success­

ful in realizing its demands than was the environmental lobby, whose 

case was viewed sympathetically by the planning team but dismissed as 

extreme and unrealistic. 

The media and the bureaucracy actively influenced in favour of 

both polarized interest group stances at different times-sometimes 

advocating land use changes and sometimes the status quo. Overall, 

neither seemed to have much effect on the process, other than in the 

area of passive value assumptions. 

Conflict, one of the reasons the plan was undertaken, should have 

been the one factor which militated strongly for land use change. If 

the conflicts had been greater or the reasons for the conflicts more 

accurately understood, the initial status quo bias of the planning team 

might have been overcome. Without such information, conflicts were 

treated somewhat as "ideological conflicts," and, as such, were more 

susceptible to preconceived assumptions. Because of value assumptions, 

reconciliat ion of conflict was sought, even though strong arguments in 

favour of elimination of one of the parties to the conflict were made. 

4 . 5 SUMMARY 

The Ladysmith Harbour Crown Foreshore Plan was chosen as a recent 

practical example of land use suitability decision making, involving all 

the major aspects of a small scale bureaucratic decision process. 
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The case st udy focussed on a decision analysis which initially 

explained the links between resource planning and resource decision 

making; reviewed the decision methodology for making foreshore land use 

suitability designations; and then actively assessed a particular example 

of land use decision making in British Columbia. 

This decision analysis focussed upon reviewing all available 

literature sources connected to the Ladysmith Harbour case, informal 

discussions with other planners, and a structured interview research 

methodology aimed at particular aspects of the dec i sion process-admin­
istered to those involved in the plan. 

It was concluded that the process was biased to a large degree 

from the outset by a very strong passive socio-economic value assumption 

which limi ted both the scope and comprehensiveness of the decision and 

the viabi l ity of active inputs. Lesser conditioning factors were also 

noted, including time, funding and data constraints and the present of 

conflict. 

As a result of these factors, the Ladysmith plan failed to achieve 

most of its stated objectives-with the exception of merely documenting 

existing uses and providing a framework for guiding future allocations. 

In terms of assessing land use suitability comprehensively, however, the 

plan did not accomplish this, as a direct result of an unwillingness to 

project changes to existing harbour uses. With all minor revisions 

taken into account, the foreshore use situation in Ladysmith Harbour 

with the plan in place remains virtually unchanged from that situation 

which precipitated a planning need in the first place. Given this fact, 

it is not surprising that the traditional conflicts and pressures that 

have plagued the harbour for the past decade are still present in the 

harbour; and, from all indications, still will be present at the end 

of the plan's five year term. 
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Increases in the use of natural resources as a result of growing 
demand on behalf of an expanding population are making many land use 
decisions critically important. More than ever, future requirements­
particularly in the area of maintaining environmental quality-are 
becoming necessary considerations in the land use decision process. As 
such, decisions must account for future needs as well as present uses 

and demands. Where many former land use choices were guided merely by 
current public wants, present day and future land use decisions will 
have to consider land and resource quality and supply concerns as well 
as such deman ds. 

Because of the growing importance of land use decisions, land 
capability or suitability for certain types of use is now often being 

assessed prior to uses being allocated. This is done in an attempt to 
ensure at least partially that uses take place in the most suitable or 
optimum land areas; and in an attempt to reduce use incompatibilities 

and conflicts. Such land use planning seems to recognize that some 

future-oriented behavioral factors must often be included, especially 
in determining environmental quality and resource supply; but also that 

some strong current overt behavioral factors must also be considered to 

some extent in land use decisions. It is in determining the relative 
weighting of these various types of behavioral inputs that many land use 

suitability planning programs seem to run into difficulty. 
In reviewing a comprehensive literature base in the area of deci­

sion theory, a definitive set of steps was identified for decision making; 

and this basic process was reviewed in Chapter 2. This process involved 

the fundamental steps of problem definition, goal formulation, alterna-
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tive selection, alternative evaluation, and outcome. It was found that 

this process could be viewed from two fundamental orientations: the 

normative approach, which attempts to reduce all variables to definable 

inputs and then predict what outcome should occur; and the behavioral 
approach, which identifies that outcome that will occur given certain 

types of influence acting on the decision process. From a normative 

point of view, problems associated with attempting to prescribe ideal 

outcomes include difficulty in assessing and defining all variables­

particularly those of a non-quantifiable nature-and difficulty in posit­
ing a scale for weighing alternatives. From a behavioral point of view, 

three essential problem areas were isolated: passive influence or prob­
lems with preconceptions and value assumptions; procedural influence or 

limitations imposed by problems with process per s e; and the weighting 

of active influence in the form of interest group, media, conflict, 

and/or bureaucracy pressure. 

Given the analysis of decision making as a process and the rela­

tive strengths and weaknesses of normative and behavioral approaches, a 

case study of land use suitability decision making was assessed. The 

case study-Crown foreshore planning in Ladysmith Harbour, British 

Columbia-was chosen as an example of land use decision making in which 

a tendency towards normative oversimplification and various problems 

associated with balancing behavioral inputs are evident. For the pur­

poses of the research it was hypothesized: 

• That improper weighting and balancing of strong passive, proced­

ural and active influences acting on the decision process is more 

likely to precipitate land use suitability designations that 

reaffirm or rationalize existing biophysical states and existing 

uses, than designations which reflect potential or projected 

biophysical states and projected uses and options. 

On the basis of the theoretical analysis and the case study, several 

broad conclusions and implications can be forwarded. 
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The case study findings verified the research hypothesis; but, 

surprisingly, not in the way that might have been anticipated. Current 
emphasis on the importance and degree of infl uence of interest and lobby 

groups tends to lead to the prediction that active influences will have 
the strongest effect on decision outcomes. In the Ladysmith case, it 

was found that despite the presence of active influences it was actually 

passive influence that conditioned the outcome irrevocably towards the 

status quo. Procedural influence was found to have a partial effect in 
constraining the decision, but not to the extent that decision maker 
initial assumptions and preconceptions did. 

The case study demonstrated the need for consideration of future 
resource supply and needs in the decision process. To ensure a regional 

or provincial context, to maintain and protect future options, and to 

ensure that even variables that do not receive active lobby support are 

considered, some less overt behavioral inputs must be recognized. The 

case study pointed to the fact that such a process could not be under­

taken realistically in a normative manner, as subtle and complex 

behavioral variables and non-quantifiable values play a major role in 

ensuring a responsive decision outcome. 

It can be concluded that in the Ladysmith case the theoretical 
range of choice, as discussed by White (1961), was immediately narrowed 

to a practical range of choice involving only one real alternative 

course of action. This occurred mainly as a result of decision maker 

value assumptions, and partly as a result of time, funding and data 

constraints. The value assumptions responsible were strongly related 

to those reviewed in Chapter 3, and were of a socio-economic nature. As 

Blazek et al. (1974) pointed out, so pervasive are socio-economic 

assumptions about the immutability of the economic system that decision 

makers cannot at times conceive of any alternatives to that system or 

to its component parts. This deeply instilled mental barrier becomes 

obvious when a case such as the Ladys mi th Harbour plan is reviewed-the 

assumption that change cannot occur is largely subconscious, yet it is 

pervasive in terms of narrowing the theoretical range of options con­

sidered. 
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As such, t he Ladysmith case was l ar gel y a case of habitual dec i ­
si on makin g. As Kates (1962) and Firey (1960 ) co rrment , such na rrowin g 

of the theoretical range of choice most often produces decisions whic h 

reaffirm or rational i ze existi ng states of af fairs. With very minor 

changes t his stat us quo si tuation was reaffirmed and ra t ionalized in 
the Ladys mi th Harbour case. 

Several conside rations should be addressed in future land use 

suitability decision processes, as a result of this research. Firstly, 
as briefl y mentioned in Chapter 4, there is an obvious need for coordin­

ation of land use planning in British Columbia, such that single agency 

planning mandates are interconnected in producing holistic land use 

plans involving a variety of resource uses. Problems with the Regional 

Resource Management Committee (RRMC) approach-the function of which is 
not supposed to change with the forthcoming Land Use Act-have resulted 

in poor coordination of land use planning. Some form of land use plan­

ning agency that is responsible for taking various single agency plan­

ning proposals and integrating them, and then ensuring that holistic 

land management plans are instituted is probably the best approach. 

Such an agency would avoid the "vested interest" problem of lead agency 

planning as it now occurs; but would have to be more than a committee 

or secretariat in terms of its power to implement planning strategies. 

Many of the problems with current land use planning efforts, such as the 

Ladysmith Harbour plan, could be overcome if such an agency were in 

place and functioning properly. 

A second recommendation arising from this research is that all 

resource agencies, and most particularly the Ministry of Lands, Parks 

and Housing, critically examine their planning programs in terms of what 

such programs are really accomplishing. Planning, in the true sense, 

involves much more than simply drawing lines around and rearranging 

existing land uses. It involves anal yzing trends in supply and demand, 

public values, and environmental requirements, and projecting these into 

the future. In this way, it sho ul d anticipate changes in the economic 

base and in resource supply such t hat alternatives can be emphasized 
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long before critical "downturns" and employment shortages occur. In 

short, planning assumes foresight, and to date such foresight has been 
largely overshadowed by short term gain in many planning efforts. 

Unfortunately, t hat which currently provides socio-economic gain may 

well not do so in twenty-five years time, and allowances for this con­
tingency should be made in advance. 

A third recommendation on the basis of this research is that 
biophysical capability and environmental quality should perhaps be the 

baseline by which land use planning is guided. In other words, short 
term socio-economic demand cannot continue to be used as the sole 

rationale for deciding land use. Rather, the inherent capability of 

the land must be taken as basic, and greater emphasis must be placed 

upon behavioral considerations aimed at maintaining land quality. If 

environmental quality and resource and land supply are to be ensured­

and they must be ensured-then these must become the foundations of land 

use planning. Even if such standards are not the most actively forwarded 

inputs into the planning process, their overall importance to the well­

being of all human enterprise may make it necessary to ensure that they 

are given a greater measure of importance in land use decision making. 

Overt behavioral influence and the forums of active input can then be 

assessed in deciding which compatible use will occur, once capability 

and carrying capacity have been determined. If land use capability does 

not take on this measure of importance, attempts at meeting ever­

increasing demands will result in severe environmental degradation, 

depletion of resource supply, and inevitably major ecosystem collapse. 

Fourthly, and perhaps most importantly, land use planners, the 

public, politicians and resource agency bureaucrats must come to the 

realization that socio-economic systems are dynamic and subject to 

change. In short, myopic anthropomorphism and the view that industrial 

society and the type of economy upon which it rests are immutable and 

unchangeable must be overcome. All economic systems can and do change 

over time, and the current economic system, with its incompatibility 

with principles of ecology, is already showing signs of major change as 
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the Weste rn world moves into a post-industrial phase. As such, land 

use planners and decision makers must free themselves from their over­

powering socio-economic assumptions if land use decisions are to be made 

objectively, and if such decisions are to accomplish the anticipatory 

function that is the raison d 'etre for planning. 

It is hoped that the findings, conclusions, and recommendations 

of this research will aid in the progression of land use planning in 

British Columbia from a "response-to-crisis/response-to-demand" exercise 

to a holistic, coordinated anticipatory decision process based on 

resource supply and maintenance of environmental quality and responsive 

to both current and future needs. 
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INTERVIEW SCHEDULE 

l. Name and Affiliation: 

2. What, in your view, is the purpose of a Crown land plan? 

3.(a) Do you think that the goals and objectives of a Crown land plan 
are establi shed solely on the basis of reacting to demands ma de 
by the public, interest groups and/or other government agencies? 

(b) If 11 not 11
, do you think that some of the goals and objectives of 

such a plan are established independently of any direct input 
and/or pressure by the public, interest groups, and/or other 
government agencies? 

(c) Do you think that the Crown land planning process should attempt 
to prescribe certain desirable goals and objectives -such as 
maintaining a high quality environment-even if those particular 
goals are not actively demanded by the public, interest groups, 
and/or other government agencies? 

(d) The l ine (continuum) below represents the who l e range of 
poss ibilities between completely prescribing goals and completely 
reacting to demands and pressure in establishing goals . Mark with 
an 11 X11 the point on the line at which you think the Crown land 
planning process should fall: 

Plan should prescribe goals 
completely independently 
of public demands 

/ 
Plan should establish 
goals solely on the 
basis of public demands 

(e) In the preceding question, you marked with an 11 X11 the point at 
which you felt the planning process should fall. If you were to 
mark the Ladysmith Harbour planning process on the same line, 
would you put it in the same place? (if not, mark with an*): 

4.(a) Theory suggests that once goals and ob j ectives are established in 
a planning process, alternative courses of action should be 
formulated and examined . In your view, did the Ladysmith Harbour 
planning team formulate and assess several possible land use 
alternatives or one single alternative (i.e., concept plan)? 

(b) Do you think that a more satisfactory result \-Jould have been 
obta i ned if the planning team had presented and assessed several 
possible alternative scenarios or conceptual plans for Ladysmith 
Harbour? Why? 
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5. (a) Were there any strong values or value conflicts evident on behalf 
of members of the planning team, or on behalf of the public, 
interest groups and/or other agencies involved (i.e., strong 
environmental protection values versus strong economic develop­
ment values)? Please identify: 

(b) Do you thin k that the planning team made any of its land use 
designations more on the basis of subconscious or deep rooted 
value asswrrptions than as a result of informati on considered? 

(c) Did the presence of strong values and/or value asswrrptions affect 
or reduce the objectivity, comprehensiveness or open-mindedness 
of the plan (i.e., did value asswrrptions bias the plan in a certain 
direction from the start)? 

6.(a) Did the planning team (collectively or individually) ever act 
irrationally or inconsistently in assessing information or in 
formulating land use designations? 

(b) l~ere there any time or funding constraints which limited the 
comprehensiveness or objectivity of the Ladysmith Harbour plan? 
If so, how? 

(c) Did the institutional arrangements used in the planning process 
(i.e., inter-agency planning team, advisory committee, public 
information sessions, etc.) seem to limit the comprehensiveness 
or objectivity of the plan? 

(d) l·Jere there any obvious inadequacies in data or infoI'ITlation that 
affected the comprehensiveness of the plan? 

(e) Question 6. parts (a), (b), (c) and (d) referred to specific 
problems related to procedure in the Ladysmith Harbour planning 
process. Did any of these factors-irrationality, time/funding 
constraints, institutional arrangements, or data inadequacies­
seem to cause the plan to focus more heavily on providing for 
existing uses (i.e., maintaining the status quo) than on provid­
ing for possible or potential future needs? Please specify: 

7. (a) Did the involvement or pressure applied by the general public or 
special interest groups cause the plan to focus more heavily on 
providing for existing uses (i.e., maintaining the status quo) 
than on providing for possible or potential future needs? 

(b) Did media (i.e.~ neiuspaper or television) coverage of the plan­
ning process cause the plan to be more sensitive to the demands 
of current users than to the projected needs of potential future 
users? 
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(c) Did the pr esence of ot her government agenci es in the planning 
process cause the plan to focus more heavily on provid i ng for 
existing uses uses than on providing for possible or potential 
future needs? 

(d) Did the pr esence of conflict between user s cause the plan to be 
more sensitive to providing fo r existing uses and reducing exist­
ing conflicts, than to providing for fut ure use possibilities and 
options? 

8. Do you think that the assessment of future or projected uses and 
needs that was undertaken by the planning team produced an 
accurate picture of what should occur i n the harbour over t he next 
f i ve year s , or merely a picture of what current user s would Zike 
to be t he case f or the next fiv e years? 

9. Do you think that the goals of the planning process were 
compromised because of an unwillingness to make Zand use pr ojec­
tions that would imply a major change in the status quo in 
Ladysmith Harbour? 

10. Do you think that the absence of a major foreshore plan for the 
whole east coast of Vancouver Island tended to cause the planning 
team to focus more heavily on maintaining existing uses than on 
proposing new and innovative alternatives for Ladysmith Harbour? 

11. In Question 2 you were asked what you thought was the purpose of 
a Crown land plan. Do you think that the Ladysmith Harbour plan 
fulfilled that purpose? Why, or why not? 

12. Other comments? 
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APPENDIX II 



INTERVIEW RESPONDENTS 

Inter-Agency Task Force: 

l. Jamie Alley 
Ministry of Lands, Parks and Housing 
Regional Operations Division, Victoria, B.C. 

2. Doug Berry 
Ministry of Lands, Parks and Housing, 
Nanaimo District, Nanaimo, B.C. 

3. Bill Munn 
Ministry of Lands, Parks and Housing, 
Parks and Outdoor Recreation Division, Nanaimo, B.C. 

4. Tom Walker 
Ministry of Forests, Duncan, B.C. 

5. Doug Morrison 
Ministry of the Environment 
Fish and Wildlife Branch, Nanaimo, B.C. 

6. Geoff Chislett* 
Ministry of the Environment 
Marine Resources Branch, Victoria, B.C. 

7. Bo Martin* 
Ministry of Municipal Affairs 
Parliament Buildings, Victoria, B.C. 

8. Rod Bell-Irving* 
Federal Department of Fisheries and Oceans 
Habitat Protection Division 
Pacific Region, Vancouver, B.C. 

9. Ron Smith 
Cowichan Valley Regional District, Duncan, B.C. 

10. Derek Pratt 
Cowichan Valley Regional District, Duncan, B.C. 
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Ladysmith Harbour Management Advisory Committee: 

l. Doug McColl (Chairman) 
Ministry of Lands, Parks and Housing 
Regional Operations Division, Victoria, B.C. 

2. Jamie Alley (Recording Secretary) 
Ministry of Lands, Parks and Housing 
Regional Operations Division, Victoria, B.C. 

3. Frank Jameson, Mayor 
Town of Ladysmith, Ladysmith, B.C. 

4. B.F. Russel, Director Area 11 H11 

Cowichan Valley Regional District, Ladysmith, B.C. 

5. Mrs. Patricia Irvine 
B.C. Oyster Growers Association, Ladysmith, B.C. 

6. Ira Griffiths 
Fishing Industry, Ladysmith, B.C. 

7. George Stickle 
Recreation Operators, Ladysmith, B.C. 

8. George Shepherd 
Ladysmith Harbour Citizen's Association, Ladysmith, B.C. 

9. Keith Power* 
Ladysmith Chamber of Commerce, Ladysmith, B.C. 

10. R.D. McBride 
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Ladysmith Harbour Timber Operators Association, Ladysmith, B.C. 

11. Monty Mosher 
Ladysmith Harbour Timber Operators Association, Ladysmith, B.C. 

12. Ray Bradford, Harbour Master 
Ladysmith, B.C. 

* Not available for interviews 
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