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The eleven member Task Force chaired by Dr. Roger Schwass of York
University, includes six residents of the Yukon and Northwest
Territories and reflects a broad spectrum of northern interests.

Jim Bourque, Deputy Minister of Renewable Resources, was the other
Northwest Territories member of the Task Force. During the nine
(two to three day) sessions that they met, between 31 October and 31
July 1984, members examined the issues from virtually every
perspective - native people, o0il, gas and mining sectors,

conservationists and territorial and federal governments.

The Task Force proposes adoption of a northern conservation strategy
consisting of two mutually supportive goals - a system of integrated
resource use and a comprehensive network of areas that requires a
measure of protection. Together, these two components would form a
conservation strategy for all land, fresh water and marine areas of

the Yukon and Northwest Territories.

Integrated resource=-use management of northern lands and water would
be directed toward producing economic, social and cultural benefits
for people of the Yukon and Northwest Territories, as well as for

other Canadians.

The complementary protected areas would represent a relatively small
part of the territories and would be managed to permit either no
development, or only such use of resources as could be undertaken
without jeopardy to the resource that initially prompted the

protection measures.

The key to the conservation strategy is the implementation of

northern land use planning. In support of the planning process, it
is recommended that a Conservation Advisory Board be established to
advise Ministers on the establishment of protected areas as well as

the implementation of the accepted recommendations.
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In addition to the Conservation Advisory Board, seven other
mechanisms or procedures are proposed, or are recognized as being
necessary, for implementation of the strategy. They are: native

land claim settlements and land use planning processes = both of

which are underway; the use of conservation management agreements
with industry whereby the resource user would play a more active
role in resource management; major communications programs;
research; improving the existing legislative base; and changes in
the institutional arrangements to provide more effective management
and decision-making by government, including arrangements whereby
the territorial governments would assume more responsiblity for

resource management.

Copies of the Report of the Task Force on Northern Conservation may

be obtained by contacting:

Department of Renewable Resources
Conservation Education

Government of the Northwest Territories
Box 2668
Yellowknife, N.W.T.
X1A 2L9 (403) 873=7772

Yukon Government Inquiry Centre
Main Administration Building
2nd Avenue
Box 2703
Whitehorse, Yukon Territory
Y1A 2C6
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Public Inquiries Unit
Communications Branch

Indian and Northern Affairs Canada
Ottawa, Ontario

K1A OH4

A set of the written submissions and background documents listed in
Annex D of the report is available for reading at each of the

following locations:

Government Library
Government of the N.W.T.
Laing Building
Yellowknife, N.W.T.

Whitehorse Public Library
2nd Avenue

Whitehorse, Yukon Territory



Photo credit: George Calef

COPIES AVAILABLE FROM:

« Minister of Indian Affairs and Northern
Development, Ottawa

« Minister of Renewable Resources,
Government of Yukon,
Whitehorse, Yukon

« Minister of Renewable Resources,
Government of Northwest Territories,
Yellowknife, N.W.T.

This report may be cited as:

Task Force on Northern Conservation,
1984. Report of the Task Force on
Northern Conservation. Ottawa, Depart-
ment of Indian Affairs and Northern
Development.
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December 20, 1984

Dear Ministers:
It is our pleasure to submit to you our report on northern conservation.

Since the formation of the Task Force on Northern Conservation in October, 1983 we have met on nine
separate occasions. In addition, several working group meetings were held to consider particular issues in
depth and a small drafting committee worked almost continually for several months preparing material and
drafts of the report for review by the full committee.

The Task Force received 18 written submissions from the public. it also studied a large number of papers
and reports provided by government, non-government organizations and individuals. All of this reference
material will be made available at key locations throughout the North. The report itself will be available in
both official languages and in Inuktitut. We understand that the Government of the Northwest Territories is
prepared to arrange for translation of the report into other native languages where feasible.

Our original terms of reference were “to provide advice to the Minister (Indian Affairs and Northern
Development) on the following matters:

1. A framework for a comprehensive conservation policy for northern Canada.
2. A strategy, and ongoing mechanism, for implementing the policy.
3. Conservation targets which can be met over the next two years.
The Task Force Is to report to the Minister and the Governments of the N.W.T. and Yukon by mid-1984."

The Task Force took the liberty, for purposes of clarification, of adding to the first term of reference the
phrase “including both terrestrial and marine components.” Further, the Task Force concluded that it would
be inappropriate to advise on specific conservation targets that could be met over the next two years, as
stipulated in the third term of reference. To do 50 would have by-passed the land-use pianning processes
recently negotiated between the two territorial governments and the federal government. We, therefore,
broadened this term to read “specific actions that could be taken over the next two years.”

The Task Force recommendations, taken together, should provide the basis for a comprehensive
conservation policy and strategy for implementation. We identified two components of the conservation
strategy: a process for the management of land and renewable resources; and, a system for the
establishment of protected areas. Since the recommendations are highly interdependent and form a
package, they should, in our judgment, be implemented in their entirety. in the view of the Task Force, this
can be accomplished over the next two years.

In respect of the negotiated land-use planning processes, the Task Force understands it is anticipated by
those involved that the first land-use plan wili not be in place before 1986. It will probably be 1993 at least
before the plans extend to the whole of the North. Because northern land-use planning is a new and complex
process, it is quite possible that this schedule may not be met. Thus, if government were to rely totally upon
t?e tr:JIanning process for implementation, this could seriously jeopardize the success of the conservation
strategy.

For this reason, the Task Force recommends the use of an interim mechanism to aid in the implementation
of the recommendations.

A great deal of interest has been shown by native groups, conservation organizations and industry in the
work of the Task Force. They have expressed concern that there be effective public participation in the phase
following publication of the report. Although one of the report’s recommendations deals with the matter of
public information, it is considered sufficiently important to urge here that special efforts be made to
undertake an information program related to northern conservation in concert with the land-use planning
processes.




The northern conservation policy workshop held in Whitehorse in March, 1983 recommended to the
Minister of Indian Affairs and Northern Development that he appoint a “balanced task force of senior
government officials and non-government persons who have appropriate qualifications.’ In accepting that
recommendation, the Minister, in consultation with the two territorial governments, established
membership on the task force that represented industry, conservation, territorial government and federal
government interests.

The diversity of the task force membership, and the variety of perspectives represented, is reflected in the
report and its recommendations. The document is, in a sense, the product of negotiation; it reflects diverse
opinions with respect to various political, economic, social, cultural and environmentai factors. Although it is
not a single-purpose document with a purely conservation orientation, it is our hope that this report, which
takes a pragmatic approach, will provide an impetus for governments to adopt a northern conservation ethic
and implement an effective conservation strategy.

Yours sincerely,

The Task Force on Northern Conservation
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Rodger Schwass, chairman Nancy MacPherson, member Doug Phillips, member
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Tom Beck, member Bill Mair, member
Jim Bourque, member Reg McCormack, member
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Bob Cathro, member Ken Mckinnon, member John Naysmith, executive director
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Michael Kusugak, member Everett Peterson, member Julian Inglis, executive secretary

The Task Force wishes to express its appreciation to the many persons who contributed their knowledge,
experience and time to its work. In the letter of transmittal we have made mention of the submissions and
other reports and papers which were received and in Annex D we have listed them according to authors.
Much time and thought went into these and we are indebted to the contributors for their effort.

We also wish to acknowledge the major contribution of the Executive Director, John Naysmith. in
particular we would like to thank him and the members of his small drafting committee, especially Winston
Mair, for their substantial contribution in the writing of this report.

The Task Force also wishes to thank Julian Inglis, Executive Secretary, for his substantial contribution to
the work of the Task Force and Nancy MacPherson for her work on the photo selection of the publication. In
addition, Al Hodgson from the Government of Yukon, Ron Livingston and John Donihee from the
Government of the Northwest Territories, resource persons, provided valuable assistance to the Task Force.
Secretarial services were provided by Narmin Dhanji and Joyce Gowin and the editing was ably done by Bruce
Macdonald. Janet King and John Crook carried out specific research assignments and Bert Shaw served as
Administrative Officer. We are grateful for the assistance of each of these individuals.

We would also like to express our appreciation for the assistance provided by the technical and
professional staff of the Departments of Renewable Resources of the Governments of Yukon and Northwest
Territories, the Northern Affairs Program and Office of Native Claims of the Department of Indian Affairs and
Northern Development , Parks Canada and the Canadian Wildlife Service of the Department of Environment,
the Department of Fisheries and Oceans and the Archaeological Survey of Canada.
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The assighment of the Task Force on
Northern Conservation has been to
develop a framework for the creation of
a comprehensive conservation policy
for the Yukon Territory and Northwest
Territories (N.W.T.), and a strategy for its
implementation, that will help to ensure
the wise use of all land, water and other
natural resources.

Many peopie living in the North re-
quire - for reasons of culture, lifestyle
and livelihood - an economy based at
least in part on the use of renewable
resources. Their quality of life is depen-
dent upon preserving the quality of the
natural environment. Although the area
encompassed by the two territories is
immense in size and only sparsely
touched by the encroachment of de-
velopment, there have already been
industrial activities undertaken or pro-
posed that have posed a significant
threat to the land, fresh water or marine
environment. Almost certainly, there
will be increasing levels of resource
development in the years immediately
ahead. This will further intensify the
need to have in place a sound northern
conservation strategy. Such a strategy
should be aimed at establishing a careful
balance between large industrial under-
takings, smail and sustainable communi-

ty developments, and traditional pur-
suits of hunting, fishing and trapping
that depend so heavily on continuing
protection of the environment.

The work of the Task Force focusses
on conservation and resource manage-
ment approaches specific to northern
Canada. It is recognized, however, that
there are several key links with national
and international programs. For exam-
ple, recommendations related to inte-
grated resource-use must recognize
national and international obligations
such as the Migratory Birds Convention
and international agreements related to
the management of polar bears, whaies
and other species that extend across
the international boundaries.* Recom-
mendations related to protected areas
should recognize the importance of
national parks in northern Canada, and
the international interests in Canada’s
participation in programs such as the
World Conservation Strategy, World
Heritage Sites and Biosphere Reserves.**
A conservation strategy, therefore,
should take account of these obligations,
while aiso ensuring the adoption of
renewable resource-use options in the
future that serve the best interests of
northerners and al! Canadians.

*

Canada adopted legislation in 1917 to fulfill its obligation
under the Migratory Birds Convention.

%

The World Conservation Strategy is a document prepared by
the international Union for Conservation of Nature and
Natural Resources in 1980 that sets out the national and
international actions required to maintain ecological
processes and life support systems, preserve genetic
diversity and ensure the sustainable utilization of species
and ecosystems. World Heritage Sites involve areas of
“outstanding universal value” designated under the Interna-
tional Convention concerning the Protection of the World
Cuitural and Natural Heritage. Biosphere Reserves are
protected areas containing representative examples of
landscapes, each with its characteristic plants, animais and
human uses, which have been given an international desig-
nation under UNESCO's Man and the Biosphere Programme.
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A Crise Fiord, N.W.T. is an exampie of a small High Arctic Inuit community. (Photo credit: Government of the N.W.T.)
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1. SETTING

The Yukon and Northwest Territories
encompass an immense area comprising
nearly 40 percent of the area of Canada
and extend east - west for nearliy 3,000
kilometres as well as north and south
for almost the same distance. Stretching
from Alaska eastward and encompassed
by the Arctic and Atlantic Oceans, they
are regions of great beauty and con-
trast.

The Yukon is a rugged land of coastal
plains, plateaus and mountains, con-
tained within the Coast and St. Elias
Ranges on the west and the Mackenzie
and Richardson Mountains on the east.
East of the Yukon - N.W.T. boundary, the
Interior Plains extend north from the
60th parallel to Banks and Victoria Is-
lands. The dominant feature here is the
Mackenzie River and its delta, one of the
major rivers of the world. Eastward
again, there stretches the Precambrian
Shield country of countless rock-rimmed
lakes and fast rivers. It ends at the Atlan-
tic seaboard with the mountains, spec-
tacular cliffs and fiords of Baffin Island.
The polar basin, to the northwest, is
fronted by the thin sedimentary rock of

the Arctic Coastal Plain. The Beaufort
Sea, Arctic Ocean and Baffin Bay surround
many islands of the Canadian Arctic Ar-
chipelago.

The most obvious difference between
the two territories relates to geography.
The Yukon represents slightly more than
5 percent of Canada’s land area and has
a coastline that extends for some 250
kilometres. The Northwest Territories,
by comparison, covers nearly 35 percent
of Canada’s land mass. It contains nearly
173,000 kilometres of coastline and vast
areas of land-fast ice. Thus, marine re-
source-harvesting opportunities are key
features of resource management in the
Northwest Territories, but not in Yukon.
The population of Yukon is just under
25,000, of which one-quarter comprises
native people. By contrast, there are
approximately 30,000 nhative people in
the Northwest Territories, accounting
Epr about 65 percent of the total popula-

ion.

Finally, the evolution of each of the
two territorial governments has pro-
ceeded at a different pace. In the Yukon,
the first residents were elected to the
Territorial Council in 1899 and the Council

became fully elected in 1908. The first
residents of the Northwest Territories
were elected to the Territorial Council
only in 1951, and membership on the
Council did not become fully elected
until 1975. Prior to 1967, the administra-
tion of the Northwest Territories’ ordi-
nances and programs was based in
Ottawa. Similar responsibility was based
in the Yukon with the passage of the
Yukon Actin 1898.

Prior to the arrival of the European,
the native people were totally depen-
dent for their physical well-being on the
land and sea, which also had a strong
cultural and spiritual meaning for them.
They were self-sufficient, living more or
less in balance with the natural condi-
tions surrounding them. It was the skill
and way of life of the native hunter,
evolved over thousands of years, that
were the essential ingredients in the
success of the fur trade, which, ironically,
represented the first significant incur-
sion into the successful and self-suffi-
cient economy of the native people. The
whaling trade, too, had an impact upon
the native people of both the eastern
and western Arctic. The near elimination
of whale stocks created problems in
respect of conservation that persist to
the present time.

Mining activity in the Yukon at the
end of the 19th century ushered in the
next phase of northern resource use.
The golid rush brought thousands of
outsiders to the area. Construction of




the Alaska Highway and the Canol oil
pipeline during World war li brought
another influx of outsiders and the
eventual establishment of a well-de-
veloped transportation system.

Most of the Indian communities in
the Yukon, with the major exception of
0ld Crow in the northwest sector, are
now established along the highway
system. Metal mining, gold placer mining
and hunting, fishing and tourism are the
primary activities involving the use of
natural resources. Government services
now constitute a major sector of the
economy, providing a substantial source
of cash income.

The Northwest Territories also ex-
perienced some early industrial devel-
opment, especially mining. Some oil
production commenced at Norman
Wells in 1920, which led to the building
of the Canol pipeline to Whitehorse.
However, it remained essentially a fur-
producing area until after the war. Water
provided the only major transportation
system until recent years. Post-war oil
and gas exploration brought irrevocabie
change in the social and economic cli-
mate of the area. Despite the altered
economic balance, however, trapping,
hunting and fishing remain the prime
activities of a substantial proportion of
the people. More than 90 percent of the
Inuit population currently resides along
the Arctic coast.

Two major facts of life in the North,
then, must be taken into accountin
formulating northern conservation
strategy: the major economic and em-
ployment generating role of the non-re-

¥ Kluane National Park in the Yukon Territory contains the largest glaciers an
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A Several areas representative of the ice-scoured
tundra of the N.W.T., commonly called the
barren-lands, have been recommended for
protection. (Photo credit: George Calef)

newable resource sector, and the critical
long-term economic, social and cuitural
importance of the land, water and re-
newable resources. Without industrial
and sustainable renewable resource
development, opportunities in the wage
economy would be limited and the
burden of any cash economy would rest
on government.

Clearly, the choice of futures facing
many northerners is closely tied to the
use of the land and water, which have
shaped their society fundamentally.
Regardless of the economic strategy
thatis pursued, the productive capacity
of the area’s renewable resources must
be enhanced and its ecological diversity
at least maintained.

d ice fields in North America. (Photo credit: Government of Yukon)







2. TERMS OF REFERENCE

Terms of Reference of the Task Force
on Northern Conservation, which have
been modified as explained in the letter
of transmittal, are to provide advice and
report to the appropriate Ministers of
government on the following:

1) a framework for a comprehensive
conservation policy for northern Canada,
including both terrestrial and marine
components;

2) a strategy, and ongoing mechanism,
for implementing the policy; and

3) specific actions that could be taken
over the next two years.

The Department of Indian Affairs and
Northern Development (DIAND) has
found itself in an increasingly difficult
position over the years because of po-
tential conflicts between its responsibil-
ities with respect to both resource and
social development, and its assighed
role of coordinating the activities of
other federal departments that exercise
certain responsibilities in the North. Up
until now, the basic problem has stemmed
from the absence of any organized
system to guide DIAND in the exercise of
its multiple mandates. Prior to the1970's,
virtually no policy, legislation or admin-
istrative framework existed for the
management of the North's renewable
resources. :

in 1972, DIAND announced a new
policy for the North that placed a much

A Oil and gas exploration in Arctic waters. (Photo credit: Government of Yukon)
<4 An Inuk woman jigs for burbot through the ice in the Mackenzie Delta, N\W.T. (Photo credit: George Calef)

higher priority on protection of the
environment. Subseguently, however,
little progress has been made in practice
in promoting conservation either
through active resource management
or through designation of further pro-
tected areas.
There are at present two important
developments in progress that will have
a very significant impact with respect to
the management and regulatory pro-
cesses that shouid be established to
conserve northern resources. One of
those is the creation by the federal and
territorial governments of a new plan-
ning process governing the use of all
land, fresh water and marine areas
(which is discussed at greater iength
later). The other development involves a
series of native claim settiements in
various stages of resolution that include
- or are likely to include - provisions with
respect to land use that will almost
certainly have major implications for
conservation. While these developments
will undoubtedly facilitate the process
of resource management, they will also
make it more complex. Such develop-
ments also make more imperative the
need for a comprehensive review of
conservation issues and the develop-
ment of fundamentally new approaches.
In October, 1982, DIAND prepared a
draft paper entitled, A Comprehensive
Conservation Policy and Strategy for the
Northwest Territories and Yukon. This

paper formed the basis for discussion at
a National Workshop on Northern Con-
servation Policy, which was held in
Whitehorse early in 1983 and attended
by some 80 participants representing a
wide cross-section of northern interests.
The workshop formulated an Action
Plan, which included a recommendation
that a task force be established to pro-
vide advice on a comprehensive north-
ern conservation policy and a strategy
to provide for its implementation.

The Minister of Indian Affairs and
Northern Development accepted the
recommendation of the Whitehorse
Workshop, establishing this Task Force
on Northern Conservation in the fall of
1983. Members were drawn from a wide
range of non-government and govern-
ment ranks. This document is the report
of the Task Force to the federal Minister
of Indian Affairs and Northern Develop-
ment and the Ministers of Renewable
Resources of the Yukon and the North-
west Territories.

1"



3. THE PROBLEM

As explained more fully below, the
Task Force believes that the following
problem areas in particular must be
addressed:

a) reliance upon a regulatory system
that tends to be restrictive, narrow and
reactive rather than on an active,
forward looking approach to resource
management;

b) institutional competition between
governments and among government
agencies;

¢) failure to consider adequately re-
source values - social, cuitural and
economic - and alternative choices as
they apply to both development and
conservation initiatives prior to making
land-use decisions:

d) insufficient opportunity for northern-
ers to participate effectively in the deci-
sion-making process involving northern
resource utilization;

e) legisiation for the disposition of land,
forests, water and non-renewable re-
sources that is deficient with respect to
conservation measures such as planning,
management, protection and
restoration; and

f) lack of sustained political commitment
to ensure that resource-use decisions
reflect conservation requirements.

Effective administration by govern-
ment of an area so vast and varied as the
Yukon and the Northwest Territories
poses major problems. In the past, rug-
ged terrain, ice and severe weather
posed formidable barriers to travel and
communication, while administrators
were few and widely dispersed. it is,
thus, not surprising that land and re-
source administration largely became a
regulatory and restrictive function re-
lated to the issuance of permits and the
harvest of fur and game.

Today, travel and communications
facilities have considerably improved. As
well, the administrative staff of govern-
ment has increased substantiaily.
Nevertheless, government remains tied

12

to a regimented, regulatory regime that
is quite inadequate to deal with present
and future needs for active development
and conservation.

The Task Force believes that conser-
vation and development are not neces-
sarily mutually exclusive and that, with
proper planning, both interests can be
served in most northern areas. The
current resource-use decision-making
process, however, contains two major
flaws. It is reguiatory and reactive and
make-shift decisions made under this
process are often inconsistent and
provide little opportunity for local input.
The Task Force is convinced that a north-
ern conservation strategy cannot be
effectively implemented until a new
planning and management process is
putin place that is oriented toward the
active management of resources and, at
th_ﬁ same time, responsive to the public
will.

The lack of a goal-oriented, problem-
solving management system involving
input from the affected areas leads to
narrow interpretation of the mandates
of government departments and of
their implementing regulations. This has
resulted in institutional competition
between government agencies reflect-
ing different social interests, thus con-
tributing to the adversarial climate
associated with northern conservation
initiatives.

Another problem in the North has
been the inadequate resource inventory
base and consequent failure to consider
alternate conservation choices and
resource values prior to making man-
agement decisions. This has been the
case both with respect to development
initiatives and proposals to designate
protected areas. The above noted issue
of conflicting government roles and
mandates has made the problem worse.
The challenge is to protect the vital
resource base without making industrial
activity impossibie or impractical.

Finally, there appears to be a lack of
firm political direction. While the federal

¥ Northern Canada contains most of the remaining unspoiled wild rivers in North America. (Photo credit: George Calef)

government’s nhorthern policy state-
ment of 1972 expressed good intentions
- namely, to maintain and enhance the
northern environment - those intentions
have not been reflected in many of the
subsequent decisions respecting re-
source use. In addition, most of the
existing legislation dealing with re-
sources, such as the federal Territorial
Lands Act, lacks any statement with
respect to conservation goals, provision
for planning and management, or resto-
ration after resource utilization has
taken place. This lack of clear policy
direction leaves government agencies,
industry and the public uncertain as to
the ground rules for conservation and
development.




) amend or supplement existing re-
source legislation in order to provide
the necessary legal basis for implement-
ing northern conservation.

The Task Force is of the opinion that
sound conservation principles should
pertain throughout the North. It as-
sumes that Ministers, when considering
the goals, will not differentiate between

private, territorial and federal lands.

5
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A Arctic Bearberry brightens the autumn tundra near the abandoned Hudsor‘%'s Bay post at Wager Bay, N.W.T. (Photo credit: George Calef)
|

The Task Force has adapted from the
World Conservation Strategy the foliow-
ing definition:

Conservation is the management of
human use of the biosphere so that it
may vield the greatest sustainable bene-
fit to present generations, while main-
taining its potential to meet the needs
and aspirations of future generations; it
emphasizes the maintenance of cultural
resources and representative or unique
ecosystems, their ecological processes
and genetic diversity.

conservation has also been described
as a concept to guide man’s use of all
natural resources. It constitutes a rule
of conduct for survival based upon

stewardship and wise use that must
underlie all decisions concerning the

utilization of precious natural resources.

It further ascribes angntrinsic value to
natural resources regardless of any
human interest that may accrue to
them.

The implementation of this concept
requires that a new, more enlightened
approach to natural resource use be

developed and become widely accepted.

An ‘ethic’ of conservation must be
adopted, which might be described as
an attitude toward the use of natural
resources dictated not by inmediate
gain or determined by the fine points of
law, but by an understanding and ap-
preciation of their inherent and endur-

ing value in the natural system.

To be adopted widely, such attitudinal
change must begin in government,
starting with the top.

13



manadement of resources. Under such a
system, each major land or water area -
such as a watershed, delta, plain or
marine area - is viewed as a management
unit with a certain productive capability.
Account is taken of all the land, water
and living resources of each unit and the
relationship of units to each other.
Through proper planning and active
management, consideration is given to
all the resource values - economic, social
and cultural, including the dependency
of native people upon renewable re-
sources for country food and their tradi-
tional way of life. The objective is to
develop each area in a way that will
provide the best or greatest yield, mea-
sured in terms of the quality of life.

Integrated resource management
requires an active, decision-oriented
approach rather than one that is reactive
and largely dependent upon regulation.
Such management must be based upon
research, inventory and evaluation and
result in the making of decisions within
the framework of a comprehensive
planning system that provides for ex-
tensive public input and political ac-
countability. It demands that difficult
‘decisions be made with respect to which
resources wili be utilized and/or which
resources will receive priority over the
others.

In a region such as the Slave River
valley, for example, the management
system wouid take account of a variety
of resources such as wildlife, fish, miner-
als, forests and water, as well as activities
such as subsistence and sport hunting
and fishing, trapping, mineral and timber
production, flood control, farming and
recreation.

In a region such as Lancaster Sound,
by contrast, the resources include wild-
life, marine mammals, fish, minerats, oil
and gas. The activities undertaken there
might range from subsistence hunting,
fishing and trapping to mineral and
petroleum production and tanker trans-
portation.

The following two examples may
serve toillustrate the kind of problems
that can be encountered when resort is
made to a decision-making process
carried out in the absence of specific
policy in an effort to resolve emergent
land-use conflicts.

in 1978, a major area of the Yukon
North Slope was withdrawn from dis-
position or any resource use other than
those involving the traditional pursuits
of native people. This was in response to
land-claim negotiations, including pro-
posals for a park or wildlife range to
protect archaeological resources, the
Porcupine caribou herd, and other wild-
life and scenic values. Subsequent dis-
cussions among the various federal
departments involved and between the
federal and territorial governments
failed to lead to any conclusion as to
how the area could best be utilized.

In 1983, an oil company applied for
shore-based facilities within the area at
Stokes Point. About the same time,
another company proposed to mine and
export rock through yet another port.
Faced with a growing confrontation
between supporters and opponents of
these proposals, the federal government
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be aimed at achieving the Integrated
use of resources to the extent they can
be made mutually compatible;

) sustainable utilization of species and
ecosystems should be assured for the
benefit of the people of the North, as
well as for all Canadians; and

d) projected benefits should meet the
needs and values of the people of the
North, as expressed through their par-
ticipation in the conservation and de-
velopment processes.
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CONSERVATION COMPONENTS

FIGURE 1

All land, fresh water and marine areas of the Yukon
and Northwest Territories

INTEGRATED RESOURCE USE AREAS

Integrated resource management to
apply to ail resource utilization in
order to maintain the quality and
biological productivity of the resource
base while taking into account the
needs of the resource users.

PROTECTED AREAS |

Designated geographic iand, fresh

water and marine areas, €.9.,

»archaeological sites

s historic sites

+ specific traditional resource use areas

- outstanding landscapes and marine
areas

« critical fish and wildlife habitat

« unigue areas for research or main-
taining genetic resources.

¥ A hunter's camp in the remote wilderness of the
Yukon mountains. (Photo credit: George Calef)

decided to defer any action until a
number of management issues were
clarified and land-claim settlements for
the area were resolved.

The Western Arctic (Inuvialuit) Claims
Settlement Act, proclaimed law on July 25,
1984, as well as approving and giving
effect to the Agreement between the
Inuvialuit and the Government of
Canada, also amended the National
Parks Act to provide for the establish-
ment of a national park on the Yukon
North Slope. in July, 1984, the federal
government announced the establish-
ment of a national park on the Yukon
North Slope extending from the Alaska -
Yukon border eastward to the Babbage
River and southward to the height of
land separating the Porcupine River and
Beaufort Sea watersheds.

The land claims Agreement aiso refers
to the Yukon North Slope east of the
Babbage River and states that it “shall be
designated as an area in which controlled
development may take place, subject to
the provisions of this Agreement and to
the laws of general application.” As well,
the Agreement sets out the conditions
under which “temporary use’, thatis
active occupation not to exceed six
years, of Stokes Point may occur. Thus,
six years after the original land with-
drawal some form of resource manage-
ment is emerging, and this through a
native land claim settlement. _

The second example of the kind of
problem that can arise in the absence of |
proper planning relates to the Caribou
Hills, an outstanding rise of land that
dominates the landscape of the Macken-
zie Delta for a distance of over 40
kilometres. The landforms, treeline
stands of white spruce, and several
species of rare plants in the Caribou Hills
combine to form an area of exceptional
scientific value and aesthetic appeal. All
of these were deemed to be the primary
resource values. But the Hilis also contain
vast and accessible quantities of sand
and gravel of considerable economic
significance, which in the circumstances
were considered to represent secondary
resource values.

The oiland gas industry had expressed
considerable interest in quarrying the
tens of millions of cubic yards of gravel
located in the most scientifically-valu-
able section of the Caribou Hills to supply
construction materials for exploration
and development activities in the region.
In an effort to accommaodate the needs
of industry and protect the most impor-
tant features of the area, a detailed
geotechnical evaluation and survey of
the site was undertaken in the mid-
1970's, together with ecological and
hydrological investigations.

On the basis of this multi-disciplinary
investigation involving scientists, re-
source managers and engineering con-
sultants, a resource management plan
was drawn up. For scientific and aesthe-
tic reasons, removal of gravel from the
key area was not permitted. However,
industry has been allowed access to
gravel from an adjacent source, the
development of which will result in
minimal effect on the primary resource
values - those involving the aesthetic
and scientific features of the Hills. In
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appropriate;

d) increase the public’'s awareness of the
need for applying the principles of con-
servation in the development and utili-
zation of natural resources;

e) increase the level of research to im-
prove baseline data and the understand-
ing of natural ecosystems, particularly in
the marine environment, thus enabling

management of land and marine re-
sources to be more effective; and




A The northern Yukon contains the greatest diversity of environments and IIVing things in the Canadian North. (Photo credit: George Calef)

contrast with the Yukon North Slope
issue, the entire process of resource
inventory, management planning and
decision making was completedina
period of 18 months.

As noted earlier, both the Yukon
North Siope and the Caribou Hills cases
involved resort to make-shift processes
in an effort to meet development prob-
lems. While the latter appears to have
been resolved satisfactorily, in the
former case the issues of where and
under what terms industrial deveiop-
ment might take place still remain to be
settled. In the view of the Task Force,
the problems that emerged in both of
these cases might well have been sub-
stantially reduced if an effective inte-
grated resource management system of
the kind we are proposing had beenin
effect.

In those regions that do not contain
the same extensive array of resources
nor generate a broad range of different
activities - for example, the Sabine Penin-
-sula of Melville Island or northern Baffin
Island - management may entail less
resource conflict. The management
objective here would be to minimize
any detrimental effects resulting from
resource development and production
and would include: protecting the living
resources, maintaining the productive
capacity of both the soil and water,
protecting soil from erosion, and main-
taining water in an unpoiluted state.

2. PROTECTED AREAS

In addition to the integrated resource
management proposal for the two ter-
ritories generally, the Task Force also
advocates that certain limited areas be

V¥ The Bathurst Inlet region of the N.W.T. pro-
vides a fine example of tundra landscape.
(Photo credit: George Calef)

-designated in order to preserve their

set aside as part of a comprehensive
network of land and/or water areas
subject to special protection.

The rapid alteration of natural and
man-made environments has created
a heed for categories of management
that will restrict or control humanin-
tervention and destructive outside
influences. Six such categories or
systems are identified, as shown in
Figure 1.

These protected areas would be

primary use for cultural, scientific, edu-
cational, aesthetic, recreational or biolo-
gical purposes, so as to maintain natural
conditions or preserve certain features
such as artifacts in the case of important
archaeological sites. (See Table 1). such
protection might be permanent, sea-
sonal (as in the case of caribou calving
grounds or migration routes) or tempo-
rary, depending on circumstances.

Within each protected area, primary
and secondary uses would be identified,
and the secondary uses permitted when
compatible with the primary value of
the area.

A carefully planned network of pro-
tected areas is required to deal with
these management needs, reflecting
concerns at local, territorial, national
and international levels. Some territorial
legislation is now in place - for example,
territorial parks and heritage site ordi-
nances - and there is a iarger body of
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federal legislation based upon national
objectives such as the National Parks Act
and the Canada Wildlife Act. Additionally,
Canada has some special obligations
arising from international commitments
such as those under the Migratory Birds
convention Act. The task here is to meet
the special needs of the North while
respecting the broader obligations of
the national and international
communities.

a) Selection Criteria for Protected Areas

In order to qualify for consideration
as protected areas, land and/or waters
would have to satisfy one or more of the
following criteria:

i) contain sites of significant cultural,
archaeological, historic or traditional
resource-gathering value;

ii) contain examples at specific sites of
outstanding or unique landforms or
geological features such as the pingos
of the western Arctic,

iii) contain habitat essential for the
survival of a significant portion of a
migratory bird, terrestrial or marine
mammal, or marine or freshwater fish
population;
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A Each spring, the cows of barren-ground caribou migrate to traditional calving areas on the tundra to give birth to their young. (Photo credit: George Calef)

iv) contain outstanding examples of
representative land or seascapes;

v) contain sites necessary for the pres-
ervation of genetic diversity;

vi) contain habitat essential for the
preservation and enhancement of rare
and endangered species; and/or

vil) contain outstanding areas for public
recreation and tourism.

Annex A provides an illustration of
the manner in which the criteria might
be applied to select protected areas. As
noted in this Annex, the subjective na-
ture of the jJudgments about the indi-
vidual selection criteria is acceptable to
the Task Force only because there is ho
obvious alternative. We believe, how-
ever, that the shortcomings inherentin
such a subjective approach are offset to
aconsiderable extent by the opportunity
that would be provided through public
hearings and other means to take ac-
count of the views of northern residents,
resource managers and technical spe-
cialists. It is evident from the selection
criteria recommended in this report (as
well as in the Heritage Rivers Report
cited in Annex D), that there is an obliga-
tion on specialists to make their case to

the communities through the land-use
planning process that a proposed pro-
tected areais either unique or represen-
tative, or that it contains outstanding,
rare or endangered features.

b) Protected Area Guidelines

The Task Force considers that the
requirement for a network of protected
areas in the North is beyond question.
Indeed, a new or better defined category
specifically to protect marine areas may
be required. Whether lands are public or
private, it is proposed that guidelines
for the establishment of a comprehen-
sive network of protected areas - includ-
ing terrestrial and marine - be as follows:

i) protected areas should be established
to protect values that will be adversely
affected by human activity; the degree
of protection should be consistent with
the associated risk and may be perma-
nent, seasonal or temporary; and ac-
tivities that have proven to be compati-
ble may be permitted;

i) areas should be sufficiently large to
ensure protection of those elements
that are at risk, plus - where appropriate
-a reasonable buffer zone;




i) several classes of protected areas
should be incorporated within a single
designated area where feasible;

iv) where appropriate, alternative sites
should be identified that might meet
the specific conservation objectives;
where comparable alternative sites
exist, priority should be given to pro-
tected areas that have the lesser poten-
tial for conflict in resource use;

V) sufficient resource inventory on po-
tential sites should be conducted to
justify the need for, and importance of,
a protected area prior to the final estab-
lishment of its boundaries;

Vi) specific traditional resource-use
areas should be considered for protec-
tion so as to contribute to the greatest
extent possible to the continuation of
traditional life styles consistent with the
maintenance of renewable resources;

vii) evidence should be presented to
demonstrate that protected area pro-
posals take into account local knowledge
and sensitivities respecting resource
uses of the area;

viii) the network should be managed to
promote a better understanding of
conservation and, where appropriate,
encourage research;

¥ Wild rivers like the Firth in northern Yukon attract ever-increasing numbers of canoeists, kayakers and white-water rafters from around the worid.

(Photo credit: George Calef)

s

A The Tuktoyaktuk Peninsula is perhaps the best place in the world to observe the peculiar ice-
cored hills called pingos. (Photo credit: Government of the Northwest Territories)
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iX) the designation of certain private
lands as protected areas should not be
precluded and they may become part of
the protected area network uader pri-
vate management; and

X) provision should be made for periodic
review of protected areas related to
their creation, modification and man-
agement in order to ensure that the
original objectives are being met.

At present, certain parts of the ter-
ritories have been set aside and desig-
nated for special treatment under vari-
ous systems - as national or territorial
parks, for example, or as archaeological
sites - that make up the existing pro-
tected area network. Presumably, such
lands would be included as part of a new
protected area network. Table 1 provides
an outline of existing protective mecha-
nisms and provides examples of poten-
tial approaches for establishing a com-
prehensive network of protected areas
in future. Proposals for land withdrawals
for such purposes would be subject to
the selection criteria and management
guidelines described above and would
be viewed within the context of the
appropriate system such as that em-
bracing national parks or wildlife areas.
They would also be subjected to the
land-use planning process referred to in
this report. In keeping with this ap-
proach, land might be temporarily with-
drawn from general use as an interim
measure. This would be pending consid-
eration as to whether it should form
part of a protected area on a more per-
manent basis and, if s0, what area should
be encompassed.

Over the past decade, considerable
attention has been given to the impor-
tance of designating and protecting
ecologically sensitive areas in the Yukon
and Northwest Territories. To date,
however, no such areas have been es-
tablished. The Task Force believes that
this component of the protected area
network should be an integral part of a
northern conservation strategy. Al-
though usually small in size, such areas
are important because they contain
representative, unigue or sensitive
components of educational or research
value, or sites of genetic diversity. Some
of the provinces have already enacted
specific legislation to provide for the
designation and management of such
areas, but no such legisiation is in effect
in the two territories. it is the view of
the Task Force that legislation should be
enhacted to provide for the joint estab-
lishment and management by the fed-

P Areas used for nesting and feeding by sea
birds such as these black guillemots require
protection from poliution and disturbance.
(Photo credit: George Calef)

p Muskoxen, once on the brink of extinction,
are now on the increase in many areas of the
N.W.T. and in northern Yukon. (Photo credit:
Government of the Northwest Territories)
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eral and territorial governments of a
system of ecological areas. Such a system
shouid be completed following analysis
of the purposes and management needs
of ecological areas and a review of the
criteria and guidelines outlined in this
report.

We consider that the identification,
investigation, documentation, salvage
and protection of archaeological re-
sources in the Yukon and Northwest
Territories have notbeen given adequate
attention in the past by the various
agencies concerned. In our judgment,
archaeological heritage merits equal
status with other components of a
comprehensive northern conservation
strategy. A policy is required, together
with appropriate legislation, that recog-
nizes that preservation of our archaeo-
logical heritage has a unique place within
the protected area network with regard
to management and protection.

Although not all potential marine or
land areas requiring protection can be
identified and/or set aside now, an
effective method of identifying, evaluat-
ing and placing priorities on critical
areas for designation is required. Due to
lack of data and a practical system, cur-
rent methods of designation are largely
subjective. A substantial amount of
research has been done recently, how-
ever, in an effort to develop more objec-
tive evaluation systems. Further de-
velopment of practical techniques for
identifying and designating protected
areas should be pursued.

3. MARINE CONSERVATION

Under emerging international law,
Canada has authority to impiement a
resource conservation/management
strategy within her offshore economic
zone. Canada, however, does not have

-either an integrated Arctic Ocean policy
“or legislation to provide for the inte-
grated management of marine resources.

Such policies as have been deveioped
deal mainly with special problems
through special legisiation. Indeed, a
clear concept of ocean management is
lacking and no clearly identified agency
exists to provide leadership and coordi-
nation in the development of Arctic
marine conservation policies and man-
agement plans. The Department of
Fisheries and Oceans (DFQ) has a man-
date for “the coordination of the policies
and programs of the government of
Canada respecting oceans...”, but to
date it has never fully exercised that
mandate.

In any event, coordination does not
of itself imply leadership nor does it
necessarily provide the means for ef-
fecting the integrated management of
marine resources. The Fisheries Act
appears to be limited in its authority for
planning and management that goes
beyond regulation of harvest or provi-
sion of controls related to specific de-
velopment proposals.

The same philosophical framework
and principles should apply to marine
resource management as apply to land.

Prince of Wales Northern Heritage Centre)

However, though many parallels can be

drawn between the two environments,

there are differences of status, scale and

knowledge with respect to the area of

ocean planning and management. Sev-

gra:l of those differences are outlined
elow: |

a) unlike land and freshwater areas,
private ownership is rarely, if ever,
granted for marine areas; an oceanisa
common resource that coastal states
share laterally with their neighbors and
seaward with the world community, al-
though jurisdiction in some areas is un-
certain;

» Excavation of a Thule house structure near Tuktoyaktuk, N.W.T. (POtO credit: Susan

Cross,

b) the physically open nature of an ocean
requires, even more than on land, a com-
prehensive management approach that
applies the conservation ethic, from
which flows a need to understand the
comprehensive nature of ecological
processes and systems;

¢) the marine environment - influenced
by salinity, currents and large-scale
mobility of living matter - may not lend
itself neatly to traditional land designa-
tions such as wildlife sanctuaries, and
ecological areas and buffer zones; fixed
linear boundaries may have littie rele-
vance for the protection of highly mobile
marine species;
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Existing and Potential Approaches to the
Establishment of a Protected Area Network

Existing Legislation
components Examples Means of Protection Federal NW.T Yukon
A. Cultural Heritage
i) Prehistoricand historic ~ Archaeological sites - Historic and archaeo- - National Parks Act - Parks ordinance - Parks Ordinance
archaeological sites such as pictographs, logic sites -Territorial Lands Act - Archaeological Sites - Historic Sitesand

petroglyphs, caribou
fences, rock cairns,
battiegrounds, explorer
sites, historic trails or
settlements, and pre-
historic sitesand
settlements

i) Burial grounds (non-
archaeological)

Burial mounds, graves

i) Traditional resource Seabird and seaduck nest-

gathering ing areas, soapstone de-
posits, hunting and trap-
ping sites
B. Natural Environment
i) Outstandingand unique  Site specific features such

landmarks as pingos, fossils, caves,
mineral springs, dunes,

badlands, others

i) Outstanding and repre-
sentative landscapes

Coastlines, mountains,
wild rivers, unglaciated
terrain, and other repre-
sentative landforms

- Territorial parks

- National Parks
-Museums

- Heritage buildings

- Historic Sitesand

Monuments Act

- Cemeteries and burial - Territorial Lands Act
sites

- Migratory bird - Migratory Birds
sanctuaries Convention Act

- Wildlife reserves

- Wildlife preserves and
sanctuaries

- National wildlife areas

- National parks

- National landmarks»
- Territorial parks

- National parks

- Ecological areasx

- National parks

-Territorial parks

- Heritage trailsand
rivers«

- Ecological areas

- Canada wildlife Act
-Territorial Lands Act
- National Parks Act

- National Parks Act
- Territorial Lands Act

- National parks act
- Territorial Lands Act

- Wildlife Ordinance

- Parks Ordinance

- Parks Ordinance

Regulations Monuments Ordinance
- Historical Resources - Archaeological Sites
ordinance Reguiations
- Cemeteries and Burial

Sites Ordinance

- Wildlife Ordinance

- Parks Ordinance

- Parks Ordinance

d) the interface of marine and terrestrial
zones (i.e. coastal zone) unites two dis-
similar systems, thus requiring special
management regimes; and

€) ice cover, unique to polar regions,
creates a hybrid area with both terres-
trial and marine characteristics that
raises new management questions in
implementing a conservation strategy.

In contrast to marine areas, land
boundaries are mainly well defined and
accepted, the concept of land ownership
is well understood, and rights and re-
sponsibilities respecting land have been
developed over the years. institutions
for dealing with trans-boundary lakes
and streams are in place, if not working
to perfection. In respect of oceans,
however, national rights and responsi-
bilities are still emerging. Development
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A During the ice-free periods, polar bears
congregate in summer refuges where they
scavenge on land or hunt seals in open water.
(Photo credit: George Calef)

has moved very rapidly into the marine
environment, but government manage-
ment systems and research have not
kept pace.

To illustrate the problem it might be
noted that the environment that sus-
tains the renewable offshore resources
on which much of the Inuit popuiation
depends is particularly at risk both be-
cause of major industrial developments
in the North and the shipping that sup-
ports those operations. Administrative
and management techniques developed
for the use and protection of land may
prove equally applicable to the northern
seas, but such application requires trial
and verification. The probiem is com-
pounded by the fact that adequate sur-
veillance of international shipping ac-
tivities is difficuit to achieve. New initia-
tives may be required to bring technique
and knowledge to the ievel now de-
manded by energy and other potential
offshore developments.

The desirability of establishing marine




Existing and Potential Approaches to the
Establishment of a Protected Area Network

Components Examples

Existing Legislation

Means of Protection Federal

NWT Yukon

iib Critical fish and wildiife
habitat. Fish and marine
mammals

- Rearing and feeding
areas (fresh water and
marine)

Migratory birds
moulting and feeding
areas

Terrestrial wildlife Calving, wintering, mi-

grating, and feeding are:

Habitatforrare/
endangered species

Whoopingcrane, pere-
grinefalcons, trumpete
swansand polar bears

iv) Representative, unique  Alpine meadows, out-

- Nesting, rearing, staging, - Migratory bird

-National marine parks »
- National parks

- Territorial parks

- Protected waters x

- National Parks Act
- Fisheries Act

Migratory Birds
Convention Act
-Canada Wildlife Act

- National wildlife areas

- Wildlife reserves - Canada Wildlife Act
(national & territorial)

- Protected habitat areas

as

- Ecologicalareas »

- National parks

- National wildlife areas

- Migratory bird
sanctuaries

- National Parks Act

- Canada Wildlife Act

- Migratory Birds
Convention Act

r

- National parks - National Parks Act

orsensitive areas for standing arctic florasites, - Territorial parks - Canada Wildlife Act
educationandresearch terrestrial oases, unusual - Ecologicalareas x - Migratory Birds
ecosystems, transition - National wildlife areas Convention Act
vegetation - National landmarks »
- National marine parks »
v) Sites for preservationof  Seed, plantand animal - National wildlife areas -Parks Act

genetic diversity collection areas - National parks - Territorial Lands Act
- Territorial parks - Canada Wildlife Act
- Ecological areas « - MigratoryBirds
- Forestreserves » Convention Act
- National marine parks
- Migratory bird
sanctuaries
vi) Recreation and tourism Outstanding beaches, - Territorial parks - National Parks Act
areas lakes, waterfalls, roadside - Municipal parks - Canada Wildiife Act

parks

* Designations not currently represented in the N.W.T. or Yukon.

- National parks

- National wildlife areas

- Heritagerivers »

- National marine parks »

N.B. Polar Bear Pass is an ecological area but is protected as a National Wildlife Area.

- Wildlife Ordinance
- Parks Ordinance

- Wildlife Ordinance
- Parks Ordinance

- Parks Ordinance
- Wildlife Ordinance

- Parks Ordinance
- Wildiife Ordinance

- Wildlife Ordinance - Wildlife Ordinance

- Parks Ordinance

- Wildlife Ordinance

- Commissioner’'s Land
Ordinance

-Parks Ordinance
- Wildlife Ordinances
-Lands Ordinance

- Parks Ordinance

- Commissioner’s Land
Ordinance

- Wildlife Ordinance

- Parks Ordinance
- Wildlife Ordinance
-Lands Ordinance

- Parks Ordinance
- Municipal Ordinance

- Parks Ordinance
- Municipal Ordinance

areas is, we believe, fully borne out by
the following considerations:

i) the Arctic marine environment, like
the terrestrial environment, is not uni-
formly productive; specific areas are
very productive and, thus, important to
protect;

i) marine ecosystems tend to be large
and open-ended, but they contain key
component areas that require protec-
tion in order to ensure the maintenance
of the larger ecosystems;

iii) some form of protective status must
be extended to areas that are of particu-
lar importance with respect to marine
bird, fish and mammal populations - for
example, bays, river mouths, upwellings
and areas of land-fast ice critical to the
abundance and survival of important

A Beluga whales migrate into northern waters
each year to bear their calves in estuaries
such as Shallow Bay in the Mackenzie River
Delta. (Photo credit: George Calef)

species should be given high priority for
protection; and

iv) representative areas require protec-
tion as the basis for scientific research,
baseline data and understanding of the
Arctic marine environment.

The rationale for marine area desig-
nations for special protection is clearly
much the same as for land areas. Ac-
ceptable criteria for identifying and
establishing protected marine areas,
however, have not yet been developed
in any systematic way - this, we are told,
despite considerable effort by staff of
the Department of Fisheries and Oceans.

A critical issue requiring considera-
tion is the need for some agency to take
the lead in establishing policy for marine
conservation, to promote new manage-
ment initiatives, and to serve as an active
participant in the northern resource
planning process. Apart from all of the
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considerations outlined above, this
process is seriously hampered by the
inadequacy of the information base
required for integrated marine resource
management. Industry is probably now
a major repository of marine research
data and other information, but under-
standably, much of that information will
be related to its specific needs. A much
greater effort must be made to bring
the state of knowledge required by
governments to at least that for the
terrestrial environment. in particular,
sustained and extensive research involv-
ing comprehensive marine ecological
processes and systems is required.
Finally, we consider it important to
underline our obligations to other coun-
tries as they involve the preservation of
marine resources. Conservation and
management of marine mammails in the
North cannot be effected without at
least bilateral agreements or working
arrangements with Greenland and Den-
markin the east and Alaska/United States
in the west. Discussions with these
states should be initiated at an early
date. Looking to the world community,
Canada is a signatory to the Law of the
Sea Convention and played a key role in
the formuiation of the conservation
obligations of the Convention. Canada
should now take the lead by making
marine conservation and management a
major component of a comprehensive
northern conservation strategy.
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A After feeding in marine waters of the Arctic coastline and High Arctic islands, seals often rest and
bask on favourite rocky shores. (Photo credit: George Calef)




The test of any strategy is the success
of its implementation. The Task Force
believes that two major initiatives al-
ready under way, briefly referred to
earlier, can play an important role in the
development of a northern conservation
strategy. These and other key supportive
elements are outlined below.

1. MECHANISMS FOR
IMPLEMENTATION

al Land Claims Settlements

The comprehensive land claim agree-
ments for the Inuvialuit of the Western
Arctic and the Inuit of the Eastern Arctic
both contain provisions related to con-
servation. It may be expected that the
Dene of the Mackenzie Valley and the
Indians of the Yukon will have similar
provisions in their agreements.

Although each of the agreements will
have unique features that reflect social
and cultural values of the particular
native group, as well as the natural fea-

j

4 Wolves are still a part of the unspoiled wilderness of the north. (Photo credit: Government of Yukon)

tures of the region, they are also likely
to reflect conservation themes that are

common to all.
For example, each agreement makes
provision for a Wildlife Management

¥ Huge herds of barren-ground caribou numbering in the tens of thousands travel over the
tundra during mid-summer. (Photo credit: George Calef)

Board that will provide native groups
with a major voice in all decisions re-
specting wildlife use and conservation.
In advising Ministers, these Boards wil,
in part, provide advice on harvesting
with respect to limits, aliocations and
methods.

Each agreement will provide for the
formal transfer of various rights with
respect to certain lands to the native
people. The principles guiding land
selection are generally the same in each
agreement and include the following:
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i) preservation and enhancement of the
cultural values of native people;

ii) protection and conservation of the
wildlife and productivity of the land;

ili) protection of hunting, trapping and
fishing areas;

iv) protection of lands of historical and
spiritual value; and

v) provision for present and future
economic development.

The resolution of the four northern
land claims will result in native people
acquiring some very specific rights - for
example, rights with respect to wildlife
harvesting, resource management and
ownership and economic measures - as
well as ownership of substantial areas of
land. In addition, however, the com-
prehensive land claim agreements con-
tainta substantial compensation compo-
nent.

Under the Inuvialuit settlement for
example, a developer, before gaining
access to Inuvialuit lands, must enter
into a Participation Agreement with the
Inuvialuit Land Administration. Such
agreements may include specific con-
servation measures such as wildlife
compensation, restoration and mitiga-
tion as well as non-conservation provi-
sions such as land rent and equity par-
ticipation.

The Western Arctic (Inuvialuit) Claims
Settlement Act, which as noted earlier,
was proclaimed law in July, 1984, gave
effect to the earlier Agreement signed
between the Inuvialuit and the govern-
ment of Canada. Several conservation
measures are contained in the Agree-
ment, including the establishment of a
national park on the Yukon North Slope
and the creation of an Environmental
Impact Review Board, a Wildlife Manage-
ment Advisory Council and a Fisheries
Joint Management Committee. As well,
the Agreement provides for wildlife
compensation, and wildlife and fisheries
management regimes.

It is the view of the Task Force that
many of the components of the Inuvia-
luit settiement may be more effective in
achieving the goals of conservation than
much of the current resource manage-
ment legislation. The Task Force believes,
however, that it is important to obtain
legal clarification of the applicability of
conservation laws to private lands, in-
cluding lands acquired by native people
through land claim settlements. Itis
essential to any effective conservation
strategy that the laws of general appli-
cation pertaining to natural resources
and conservation apply to all lands in
Yukon and the Northwest Territories.
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b} Northern Land-Use Planning

The ministries to whom this report is
submitted have indicated that they
consider the land-use planning process
a principal vehicle in the implementation
of the recommendations of the Task
Force on Northern Conservation. The
land-use planning agreements between
the federal and territorial governments
(only the one with the Government of
the N.W.T. had been signed at the time
of writing this report) state that “the
plans will provide for conservation,
development, and utilization of land,
resources, inland waters and the off-

shore”. Afurther stated purpose of the
agreementis “to plan ahead and to an-
ticipate, resolve, and minimize compet-
ing demands or land-use conflicts to
optimize allocation or best use of re-
source lands and to ensure integrated
management of resources.” The agree-
ments provide for the establishmentin
each territory of a land-use planning
commission. Each commission will be
made up of members drawn from out-
side of the ranks of government. The
commissions will have responsibility for
ensuring plan development and public
participation, for providing recommen-
dations on plans and on the planning

¥ Walrus are hunted by northerners as part of the renewable resource economy so important to
their lifestyle. (Photo credit: Government of the Northwest Territories)




process, and for monitoring implemen-
tation to determine the adequacy of
plans.

in the judgment of the Task Force,
however, it is important that such land-
use agreements be suppliemented by a
clear statement outlining the conceptual
framework that should be covered by
such plans, indicating the manner in
which they should be developed, and
suggesting the guidelines these plans
should provide to assist decision makers
in their task. We further believe that, for
the planning process to be fully effective,
it must eventually be based in legislation.

On June 18, 1984, the Government of
the Northwest Territories and the Gov-
ernment of Canada signed a Letter of
Agreement on Northern Land Use Plan-
ning. The Task Force notes the following
statement contained in the Letter of
Agreement:

“This agreement is in no way intended
to supplant or modify the current juris-
dictional authorities and responsibilities
of the parties involved.”

This report deals later with the ques-
tion of institutional arrangements and,
in contrast with the intent of the Letter
of Agreement, one of the Task Force
recommendations concerns the devolu-
tion of certain powers from the federal
govetrnment to the territorial govern-
ments.

A Polaris Mine on Little Cornwallis island is an example of a modern operation. (Photo credit: Government of the NW.T.)

It is the view of the Task Force that
the land-use planning process, when
fully operational, can form an important
mechanism in the implementation of a
northern conservation strategy. Itis
based on an extensive public involve-
ment and, hence, reflects the priorities
and values of those involved in the plan-
ning area. In addition, the process as
envisaged is also important because of
the ultimate involvement of Ministers in
the making of decisions. This extensive
involvement of the public and of political
leaders in the process canh have a signifi-
cantinfluence in persuading prospective
users of resources to meet the conser-
vation requirements.

The Task Force is concerned with the
lack of marine specialists involved in
resource planning. it notes that the
Inuit, because of their extensive experi-
ence with and knowledge of Arctic wat-
ers and ice, can make a significant contri-
bution to marine resource management
issues. It is clear that their knowledge
should be utilized, in concert with that
of the scientists and planners, in the
development of both management pro-
cesses and regional plans. Indeed, it is
essential that communities throughout
the North should be actively involved in
the planning process to ensure consid-
eration of local need and subseguent
community support for the plans that
are eventually adopted.

We also wish to register a further
concern with respect to the length of

time it has taken to implement the land-
use planning process. For example, the
Agreement between the Government of
Yukon and the Government of Canada
had not been signed at the-time of writ-
ing. Even if the planning process were
to get underway in the latter part of
1984, itis highly unlikely that any regional
plan could be completed and put into
effect before 1986, at the earliest. It
would also appear unlikely that plans for
the entire North will be compieted
before 1993.

The absence of a functional mecha-
nism to implement a conservation strat-
egy will result in continuation of the
present make-shift resource manage-
ment process that frustrates develop-
ment plans and places areas in need of
protection at risk. To make the necessary
decisions arising from its report, the
Task Force strongly urges the adoption
of an interim mechanism until a fully
operational land-use planning process is
in place.

¢) Conservation Advisory Board

It is obvious from the previous dis-
cussion of northern land-use planning
that some form of interim mechanism -
such as a Conservation Advisory Board -
will have to be putin place if government
wishes to begintoimpiement a northern
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conservation policy as a matter of some
urgency. The need for such a mechanism
is reinforced by the fact that there are a
number of decisions that have to be
made at an early date with respect to
specific development activities.

A number of representations to the
Task Force have underlined the desira-
bility of having one or more advisory
bodies reporting, on a continuing basis,
to Ministers with respect to particular
issues or areas that fall outside the nor-
mal purview of resource planning staffs.
We accept the thrust of this argument,
but it is our conviction that this require-
ment could be fulfilied by a single advis-
ory body. We propose the formation of a
Conservation Advisory Board composed
of about 12 members to be drawn from
a wide area of interest and experience.

The members of the Conservation
Advisory Board should be selected
through consultations among the three
Ministers to whom this report is ad-
dressed. The Board should be estab-
lished and commence work as soon as
possible to maintain initiatives de-
veloped to date. This might include
consideration, for example, of the means
of implementing some of the proposals
put forward in this report. The Board
might also serve as a public forum for
early discussions of the Task Force re-
port. As well as advising Ministers on
policy matters over the long term, the
Board would provide advice on specific
issues as required from time to time.

4 Migratory birds such as this red phalarope come from the length and breadth of the Americas to nest in the north. (Photo credit: George Calef)

< Big game animals such as Dall's sheep, caribou and moose come to mineral licks like this one in the Selwyn Mountains, N.W.T. each spring to replenish
their depleted stores of minerals. (Photo credit: George Calef)

d) Institutional Arrangements

Two of the problems identified earlier
in this report are the present reactive
regulatory process of decision-making
respecting resource conservation, and
weaknesses stemming from institutional
competition between government de-
partments and agencies. To bring about
change, a more forward-looking, action-
oriented approach by government s
required so as to make possible the
sound mahagement of our many re-
sources on an integrated basis. Some
restructuring of institutions and organi-
zations seems essential to create the
environment within which such change
could occur.

There is some appeal inherent in the
notion that all northern natural resource
administration and management be
consolidated within a single department
as one means of achieving an integrated
approach. (One example of resource
management problems that are created
by the present arrangements relates to
Yukon placer gold mining. Mining and
water are administered by DIAND, fish
habitat is managed by DFO, and Depart-
ment of the Environment administers
Section 33 of the Fisheries Act which
deals with the deposition of deleterious
substances.) The present size of the
federal departments and their national
and international obligations, however,
make that difficult - if not impossible -
to achieve. Furthermore, consolidation
within such a super-department would

not, of itself, guarantee more effective
resource management. In our judgment,
the best solution is to adopt a series of
important steps at both the federal and
territorial level.

The Task Force sees the need for a
uniform federal approach with respect
to conservation. Recognizing the diffi-
culty - and perhaps the impracticality -
of establishing a super-department, we
propose as an alternative that a new
Cabinet Committee on Northern Natural
Resources be created comprising those
federal Ministers having a responsibility
for such resources. such a Committee
would not only provide the essential
political direction that is required, but it
would also provide a much higher profile
at the national level with respect to the
proper conservation of the North's
natural resources.

The second step is for individual
federal departments that have responsi-
bility for more than one resource - for
example, land, water, mines, parks or
wildlife - to develop an integrated ap-
proach to their management. At present,
the prevailing practice is to manage
each resource as distinct and separate
from the others, rather than on an inte-
grated basis that takes account of the
extent to which such resources are
ofteninterrelated and interdependent.
In the case of other departments, there
may be only one resource administered
-for example, fisheries - but there may
be several different and separate areas
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of administration, which also may result
in a departure from a concerted, inte-
grated approach. All agencies must be
required to adopt a coordinated system
of management and agreed-upon goals.

While there are at present important
limits on the natural resources under
their control, the territorial govern-
ments operate very close to the people
whose daily lives are affected by re-
source use. The need for integrated
resource managementis, thus, just as
great at this level. However, unlike the
federal government, a single depart-
ment in each territory responsible for
the administration and management of
all of the natural resources under ter-
ritorial government control is both
possible and desirable. The Task Force
believes that management of natural
resources should be undertaken as
closely as possible to the people af-
fected. One of the first subjects to be
considered in this respect should be the
transfer of responsibility for freshwater
fisheries management to the territories
on a basis similar to that now in effect
with provincial governments.

As explained earlier, ocean manage-
ment poses rather different issues than
those with respect to land and fresh
water. The Task Force considers the
same philosophical framework and
principles for conservation should apply.
However, although the marine compo-
nent of northern conservation should
be dealt with through the same planning
process as for land, the federal govern-
ment should maintain the major role in
the management system. In particular,
the Department of Fisheries and Oceans
should exercise its mandate to provide
leadership in Arctic marine conservation
through the following means:

- policy direction;

- identification of conservation require-
ments;

- coordination of interdepartmental
activities;

- promotion of marine conservation
nationally and internationally; and

- public information.

Given the present pace of develop-
ment in northern offshore waters, two
urgent requirements are the develop-
ment of:

a marine conservation policy and plan
tQ guide resource allocations and deci-
sions; and

i) a process for resolving conflicts be-
tween the public, government and in-
dustry.

The federal Environmental Assess-
ment and Review Process, established
to examine the possible impacts on the
environment of specific development
proposals, should not be used to at-
tempt resolution of potentially conflict-
ing interests or uses. It cannot replace a
land-use planning process.
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A These highly eroded mud hills on the Hayes River represent one of many unique geological

features left behind by the ice-age. (Photo credit: Government of the Northwest Territories)

e) Conservation Management
Agreements

As noted earlier, one of the problems
that the Task Force feels must be ad-
dressed is the heavy relianceon are-
strictive system of reguiation. Rules,
prohibitions and penalties cannot serve
to meet the problems posed by the
impact of resource development upon
the northern environment. The vastness
of the North alone makes it almost cer-
tain that a narrowly-focussed adminis-
trative approach to resource manage-
ment will fail. This is not to suggest that

there should be no rules and regulations’

for resource development activity.
Rather, it is to urge that new, more
imaginative and forward-looking ap-

proaches to management be devised.

One approach might be to place
additional responsibilities and obliga-
tions for resource management on
industry. Such responsibilities would be
formalized through a contractual ar-
rangement, in the form of a conservation
management agreement, betweeen the
licencee and government.

Conservation management agree-
ments shouid - depending on circum-
stance - include not only commitments
to adopt sound conservation practices
in the conduct of a developer’s opera-
tions, but also commitments to under-
take special enhancement, restoration
or protection programs or, where appli-
cable, to manage protected areas. The
provisions of such agreements would




differ according to the nature of the
development and the type of areain
which it took place - for example,
offshore, tundra or forest.

It should be noted that such agree-
ments would not be confined to a des-
cription of how a licencee is to comply
with regulatory requirements such as
minimizing terrain disturbance or water
poliution. Rather, they would describe
provisions whereby the developer would
share with government the responsibili-
ty for resource management, with the
ultimate objective of achieving a net
environmental gain.

The following existing examples
illustrate the type of provisions that
might be included in a conservation
management agreement:

i) Research

With respect to a pipeline right of way,
the proponent would conduct:

a) on-site studies related to, for example,
erosion control and slope stabilization
in permafrost terrain and/or river cross-
ings; and

b) field studies to develop special seed
mixes ahd technigues for revegetation
in various climatic regimes.

i) Inventory Surveys

With respect to a gas-gathering system
in the western Arctic, the developer
would:

a) gather geotechnical information
related to permafrost and ice-content
that could also aid in the planning of
public works and other projects in
adjacent areas; and

b) conduct surveys related to fish and
marine mammals in the Beaufort Sea.

iti) Data Collection and Monitoring

With respect to a mining operationin
the eastern Arctic, the operator would:

a) install, monitor and maintain stream
measurement and weather data instru-
ments; and

b) collect and compile all relevant data.

iv) Enhancement Programs

With respect to a forest operation in
southwest Yukon, the licencee would:

undertake, at his expense, silvicultural
treatments of cut-over areas, including
scarification, seeding, planting and
fertilizing. The increase in the volume of
the allowable cut attributable to those
treatments would be available to the
licencee at a reduced stumpage charge.

Similar arrangements will pertain to
at least some of the land claim settle-
ments. For example, as was noted earlier,
under the Agreement between the

Inuvialuit of the western Arctic and the
Government of Canada, exploration
companies will have to negotiate par-
ticipation agreements with the Inuvialuit
in order to gain entry to their lands.
These participation agreements will
likely include conservation provisions
because the Inuvialuit lands, as private
lands, will no longer be subject to control
under the Territorial Land Use Regula-
tions. Such conservation agreements
would have to dovetail with conserva-
tion requirements respecting lands
bordering the Inuvialuit lands, but they
could provide the means of exacting
higher standards and better compliance

than are gained under present legislation.
The success of conservaticn manage-
ment agreements will depend in large
part on the degree to which the public,
particularly local residents, are involved.

¥ Pure white Dall's sheep range throughout the Yukon and the Mackenzie Mountains in the

Northwest Territories. (Photo credit: George Calef)
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f) Communications Programs

Conservation is not a resource disci-
pline or technique of management that
is capable of being taught or dealt with
in the normal administrative way. It is,
rather, a way of perceiving things, of
applying an attitude of stewardship to
ali resource use.

Constructive public participationin
the northern conservation strategy will
depend upon an informed public, both
in the North and in the South. It is criti-
cally important, therefore, that a well-
developed information-education com-
ponent form part of a new approach to
northern conservation. That program
should be addressed to all participants -
governments. industry and the public.

One-way information, however, does
not ensure common understanding or
consent. It does not constitute com-
munication. There must be dialogue
within and among governments, indus-
try and the public if the conservation
strategy is to be made effective.

Training of government staffs, indus-
try representatives and elements of the
public with respect to many aspects of
conservation will be necessary. As with
information, education and communica-
tion, there is no single or ‘best’ approach
to training. But there is a considerable
body of experience available. Techniques
that have proved effective should be
adapted to northern requirements. Of
critical concern will be continuity of
programs and appropriate funding.
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g} Research

The Task Force has not included
among its recommendations an increase
in or special direction for research.
Enough data are already avaitable to
begin implementation of those recom-
mendations, and possible gaps in infor-
mation should not be permitted to
delay positive action. The Task Force is
very aware, however, of the need for
adeguate research, the development of
inventory data, and monitoring as basic
tools for land, fresh water and marine
resources management, as well as for
the preliminary processes that we pro-
pose. Both integrated resource man-
agement and planning will require that
a common data base be used by all par-
ticipants in those processes. Information
gathered in a random way will not be
sufficient for the properimplementation
of the conservation strategy. Marine
conservation, in particular, requires
attention to bring the level of knowledge
of the ecosystems of Arctic waters to
that required for ocean management
within an integrated system.

A Moose are the mainstay of native hunting in many northern forested regions. (Photo credit: George Calef)
P The Arctic seas contain many highly productive areas requiring protection. (Photo credit: George Calef)

2. LEGISLATIVE BASE

A large body of existing federal and
territorial legislation provides an impor-
tant part of the foundation required for
the establishment of a sound northern
conservation strategy. There are at least
40 Acts or Ordinances related to the
administration, management and pro-
tection of the natural resource base -
land and sea. Additionally, Canada is
party to a considerable number of inter-
national treaties that have relevance to
the North, particularly the sea. It would
seem, then, that there are no major
legal barriers to implementation of a
desirable conservation strategy.

Examination of the situation, how-
ever, reveals a number of weaknesses
and a few gaps in legisiation. The more
notable of these are as follows:

a) few of the acts provide a frame of
reference directed to achieving active
management of natural resources.
Where wide discretion is permitted in
their application, there is little guidance
for the individual so empowered. Hence,
the administrator must rely on regulat-
ory restrictions, rather than manage-
ment principles;

b) much of the legislation is sectoral,
single in purpose and reguiatory, rather
than management-oriented. Prepared
in response to existing problems, there
is little or no provision for planning and







integrated resource management. For
example, there is no marine conserva-
tion legisiation that is directed to either
of these ends;

) duplication occurs between a number
of acts and, in the case of some, jurisdic-
tion is shared by two or more depart-
ments. This leads to inaction or conflict-
ing action due to lack of clear mandate;

o) legislation is divided between the
federal and territorial governments. The
ability of the territorial governments to
fulfill their apparent mandates is severely
constrained by their lack of control over
water and land;

€) no legislation provides for the man-
agement of forests in the territories,

and management capability under the
Fisheries Act is significantly restricted;

f) legislation relating to the establish-
ment of ecological areas, preservation
of cultural sites, or the designation and
management of marine conservation
areas is either of uncertain application
oris lacking;

g) no comprehensive means exist to
provide for the preservation of archae-
ologically important areas; and

h) conservation mahagement agree-
ments with industry may now be possi-
ble, but the intent is not spelled out
clearly in legislation.
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A Biologist weighing and banding young gyrfalcons in their nest. (Photo credit: David Mossop)
P This cabin at Dalton Post in the Yukon typifies the many relics of early exploration of Canada's North. (Photo credit: Government of Yukon)

The legislative situation is sufficiently
complex that the reader is referred for
further information to the relevant
background documents and to Annex B.
Itis clear that some legislative gaps
must be filled. As well, there must be an
in-depth review and updating of existing
legisiation and regulations to provide
for active management of resources.
That will take considerable effort, but it
is an essential prerequisite for full imple-
mentation of the conservation strategy.










The Department of Indian Affairs
and Northern Development recognizes
that the stated goals of the govern-
ment’s conservation policies have not
been fully realized. It seeks a northern
conservation policy and implementation
strategy aimed at establishing a coopera-
tive relationship based on a reasonable
balance between conservation and devel-
opment - to the extent that is possible.

The existing reactive regulatory ap-
proach to resources administration
poses a major problem, however, be-
cause it is outmoded and quite inade-
quate to achievement of the kind of
balance described above. A northern
conservation strategy cannot be effec-
tively implemented until a new process
is substituted that is more management
or_iltlanted and expressive of the public
will.

The Task Force sees conservation as
embracing human activity in both de-
velopment and protection of the North's
natural resources. It is to be achieved
through the managed use of natural
resources for present and future gener-
ations, while preserving in perpetuity
representative or unique examples of
cultural areas and ecosystems for their
intrinsic value, scientific importance
and/or continuing benefit of mankind.
Six shorter-term steps have been iden-
tified to achieve these objectives (in
Section D on Conservation Principles
and Goals). Additionally, however, a
basic philosophy of conservation is
required. The stewardship of resources
must underly all actions by government,
industry or other users. Based upon that
concept, four principles for manage-
Enfeng of resources have also been iden-

ified.

Underlying the recommendations of
the Task Force is a two-fold approach to
conservation that provides for balanced,
integrated resource use for most re-

<« The ice-rich soil on the Yukon coastal plain cracks to form patterned ground. (Photo credit: George Calef)
¥ Trumpeter swans concentrate in the open waters of the large lakes of the southern Yukon during spring migration. (Photo credit: George Calef)

gions of the North and establishment of
a comprehensive network of areas that
require special protection for a variety
of reasons. ‘

The land and water area allocated to
integrated resource-use management
would be utilized for activities producing
economic, social and cultural benefits
for people of the North, in particular, as
well as for other Canadians. The man-
agement would seek to integrate or
blend the various resource-use poten-
tials in such a manner as to vield the
greatest benefits, as measured by quality
of life. This would require sound re-
search, planning and implementation, as
well as hard decision-making.

By contrast, protected areas would
be managed to permit either no de-
velopment or only such use of resources
as could be undertaken without jeopardy
to the resource that prompted the
institution of special protective meas-
ures in the first place. The protected
area network would comprise categories
of use based upon accepted world stan-
dards, with areas designated for inclu-
sion according to established criteria.
This does not imply a totally closed or
static network, but rather one of some
agreed dimensions to which areas could
be added or removed with changing
knowledge. This would be done accord-
ing to some rigorous process that denies
capricious meddiing. A Conservation
Advisory Board would be established to
advise Ministers on this and other mat-
ters relating to the conservation strategy.

Eight mechanisms or procedures are
proposed for implementation of the
strategy. The first two, the native land
claim settlements and the land-use
planning process, are already in the
course of being put in place. The latter,
in particular, is considered a major vehi-
cle for implementing the conservation
strategy. However, key elements of im-

plementation are found in five additional
action proposals: formation of a Conser-
vation Advisory Board; the use of con-
servation management agreements
with industry: major communications
programs; research: and the updating
and infilling of the legislative base to
reflect new policy and strategy. Finally,
changes in institutional arrangements
are proposed to provide for the policy
decision-making and program focus
that must underly a successful conser-
vation strategy.

In the final analysis, however, only
sustained political will and continuity of
direction on the part of the three gov-
ernments can guarantee the successful
atta!inment of northern conservation
goals.
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To achieve the stated goals the Task
Force puts forward the following rec-
ommendations, all of which it believes
are capable of implementation in the
next two years if they are accorded
sufficiently strong political support.

POLICY BASIS

Institute a northern resource conser-
vation policy, supported by decision-
oriented management practices and
directed to achieving the goals set out
in this report. This policy should have a
status equal to that of policies focussing
on development. It can, in our judgment,
be achieved by implementing the fol-
lowing recommendations.

CONSERVATION STRATEGY

1 Integrated Resource
Management
a) establish an integrated resource
management process for fand, fresh
water and marine areas based upon the
deliberate integration of various uses
and values in a way that will provide the
gr%atest yield in terms of quality of life;
an

b) give priority to the preparation of
integrated resource management plans
for areas of particular resource-use
conflict such as the northern Yukon, the
Mackenzie Delta - Beaufort Sea and
Lancaster Sound.

2. Protected Area
Management

a) establish immediately a comprehen-
sive network of protected areas;

b) designate the protected areas ac-
cording to a predetermined set of
criteria;

¢) establish without delay those pro-
tected areas already sufficiently well
documented that meet the criteria;

d) withdraw from general use other en-
dangered potential protected areas, the
status and boundaries of which would
not be finalized until subjected to the
land-use planning process;

e) accompany all withdrawals with a
timetable for action and final decision;
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f) review of all withdrawals after three
years by the responsible legislative
authority; and

g) issue a public statement explaining
the reason for the revocation of protec-
tion previously applied to a given area.

IMPLEMENTATION

3. Land-Use Planning

Implement the land-use planning
agreements between the Governments
of Canada, Yukon and the Northwest
Territories as the basic vehicles for ef-
fecting the northern conservation strat-
egy, including the marine resources
conservation component.

4. conservation Advisory Board

Establish a Conservation Advisory
Board consisting of experienced indi-
viduals from a wide constituency of
interests to undertake both an interim
and long-term role as follows:

Interim Role

a) aid in the implementation of Task
Force recommendations, in concert
with the land-use planning process,
over the next two years;

b) facilitate the establishment of a sys-
tem of protected areas and early desig-
nation of key areas;

¢) provide advice to the appropriate
legislative authorities on land withdraw-
als pending possible designation as
protected areas until the land-use plan-
né_ng a?thoritv is in place and fully oper-
ational.

Long-term Role

d) provide the public with a forum on
broad matters of northern conservation
policy and strategy; and

e) provide ongoing advice regarding
northern conservation policy and strat-
egy to the appropriate Ministers of
government.

5. Institutional Arrangements

a) establishment of a Cabinet Committee
made up of those federal Ministers hav-
ing a responsibility for northern natural
resources to ensure a common federal
response to conservation issues;

b) consolidation of all territorial govern-
ment responsibilities for administering
and managing land and other natural
resources within one departmentin
each of the territorial governments to
ensure a common territorial response
to conservation issues;

¢) integration of the administration and
management of natural resource pro-
grams by any territorial or federal gov-
ernment department having responsi-
bility for more than one resource;

o) acceptance and implementation by
the Department of Fisheries and Oceans
of its legitimate responsibility as the
lead agency for Arctic marine conserva-
tion; and

e) development of federal-territorial
agreements whereby the territorial
governments carry out resource admin-
istration and management including
freshwater fisheries either by transfer
or on behalf of the federal government
under federal legislation.

6. Communications Programs

Make special efforts to undertake a
communication program related to
northern conservation in concert with
the land use planning process. AS a key
element of strategy implementation,
governments should reinforce programs
for information, education, communica-
tion and training to develop:

a) early understanding of the northern
conservation strategy and implementa-
tion process;

b) long-term understanding and accep-
tance of the conservation ethic and
principles;

€) two-way communication among
government departments and between
government and the public: and

d) effective participation by local re-
source users in natural resource man-
agement.




7. Legal Requirements

a) modify legislation to provide a con-
servation/management frame of refer-
ence and to reduce or eliminate existing
or potential conflict or duplication (for
example the conflict between the Fish-
erites Act and the Yukon Placer Mining
Act);

b) enact legislation to fill present legisla-
tive gaps, including provisions for com-
prehensive fishery resource manage-
ment, forest management, the estab-
lishment of marine and terrestrial pro-
tected areas, and protection of cultural
heritage resources including archaeo-
logical sites:

¥ Stone cairns called inukshuks mark an area traditionaily used by Inuit hunters on Victoria Island, N.W.T. (Photo credit: George Calef)

©) supplement existing legislation to
provide for conservation management
agreements between industry and gov-
ernment, and other simiiar management
mechanisms in order to implement
integrated resource management;

d) enact federal marine legislation to
give effect to Canada's recognized off-
shore jurisdiction to implement and en-
force effective conservation measures
respecting the marine environment;
and

€) ensure that the laws of general appli-
cation pertaining to natural resources
and conservation apply to all land in the
Yukon and the Northwest Territories.
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APPLICATION OF SELECTION
CRITERIA FOR PROPOSED
PROTECTED AREAS

1. Introduction

A key recommendation in this report
is that while a system of integrated
resource use should be developed for
the greater part of the territories, provi-
sion should aiso be made for the protec-
tion of certain special areas, which have
been termed ‘protected areas’. These
would be selected for designation as
protected areas in accordance with a
predetermined set of criteria.

Information presented to the Task
Force indicated that one reason why
proposals for protected areas often
reach an impasse is that neither propo-
nents nor those who must make deci-
sions about the sites proposed for pro-
tection have a workable set of criteria
on which to make a proper evaluation.
The Task Force considered three steps
that might lessen this difficuity:

Step 1- Selection Criteria

- to be considered as a protected area, a
site must satisfy one or more of several
selection criteria.

Step 2 - Evaluation Criteria

- if there is more than one proposal to
designate a protected area that wouid
be representative of a given region or
ecological zone, then selection of the
best area from amond the candidate
proposals may require the use of other,
more detailed evaluation criteria.

Step 3 - Protected Area Guidelines

- if a proposed site meets one or more
of the specified selection criteria, certain
guidelines should be foliowed for the
designation and management of the
selected protected areas.

Background documents reviewed by
the Task Force revealed recurring pro-
posals for a sequence of steps similar to
the three listed above. It is hot clear,
however, whether such steps are of
practical assistance to a Minister faced
with the necessity of arriving at a defen-
sible decision or whether they would

40

—

subsequently help a proponent or op-
ponent understand the reasons for any
given decision. Is it helpful, and if so, at
what stage should selection criteria of a
technical nature be imposed upon a
process that ultimately ends with a
political decision?

The Task Force decided to test the
three suggested steps by applying the
criteria and guidelines to some areas
currently proposed for protection. This
annex outlines the nature of that test.

2 Background

The recommended approach, onein
which protected areas are designated
within an overall system of integrated
resource use, is actually not a new idea.
A1970's example of a conceptually similar
approach is useful to review here be-
cause itis, in a sense, a "real-life" test of
the approach recommended by the Task
Force. The example has its origins in the
Expanded Guidelines for Northern Pipe-
lines of 1972.

The 1972 pipeline guidelines stated
that in relation to certain pipeline cor-
ridors the government will:

...[dentify geographic areas of specific
environmental and social concern or
sensitivity, areas in which it will impose
specific restrictions concerning route or
pipeline activities, and possibly areas
excluded from pipeline construction.
These concerns and restrictions will
pertain to fishing, hunting, and trapping
areas, potential recreation areas,
ecologically sensitive areas, hazardous
terrain conditions, construction material
sources, and other similar matters.
Statements announcing the above will
be released through the office of the
Director, Environmental-Social Program,
Northern Pipelines.”

In 1973, the Director, Environmental-
Social Program, Northern Pipelines,
commissioned a study to test the practi-
cal application of Guideline Number 4 by
reguesting documentation of an area
worthy of exclusion of pipeline-related
activities. The resulting report dealt
with an upland area around Campbeli
Lake, near Inuvik, that was proposed for
exclusion of pipeline construction ac-
tivities “to protect the unique peregrine
falcon (Falco peregrinus anatum) popu-
lation."? This proposed area of exclusion

was not acted upon by government in
the context of this guideline, nor did the
terms and conditions laid down in Vol-
ume Il of the Report of the Mackenzie
Valley Pipeline Inquiry, conducted by Mr.
Justice Thomas Berger, call for the
Campbell Hilis area to be given special
protective status. In the meantime, the
Canadian Wildlife Service proposed the
establishment of a 172 square-miie
“Campbell Lake Hills National Wildlife
Area” under the Canada Wildlife Act.®
Without documenting all the inter-
mediate steps of the decade since homi-
nation of the Campbeli Hills area, itis -
noteworthy that in 1984 this area is
scheduied to be designated by the Gov-
ernment of the Northwest Territories as
the Campbell Hills Territorial Park.

Coincident with the events outlined
above, the two northern panels of the
Canadian International Biological Prog-
ramme (IBP) submitted applications to
the Minister of Indian Affairs and North-
ern Deveiopment in 1975 requesting
that several nominated areas be desig-
nated as ecological sites. One such
nomination was the Campbell Hills site,
referred to above, and another was the
Willow Lake (Brackett Lake) area near
Fort Norman.

These two nominated sites - Campbell
Hills and Willow Lake - were selected by
the Task Force for a test of the suggested
approach. The candidate sites seemed
appropriate to consider in such a test
because both areas contain biological
resources and habitats of recognized
significance. Location of both of these
sites within the Mackenzie valley region
also eliminates a number of variables
that one would need to consider if the
Campbell Hills site were to be compared
with a candidate site in the Yukon orin
the eastern Arctic region. The differing
fate of these two concurrent applica-
tions - with one candidate site (Campbell
Hills) to be given protective status as a
Territorial Park and the other site (Willow
Lake) receiving no special designation in
the last decade - adds to the interestin
these two areas for a test of the selection
criteria and protected area guidelines
considered by the Task Force.

These two sites were originally pro-
posed for very different reasons. Pere-
grine falcons and unusual assemblages
of plant species were the key features to
be protected on the Campbell Hills site.
The key features identified for protec-
tion in the Willow Lake site were a large
area of wetland of a kind relatively un-
common in the Mackenzie Valley region,
an important staging area for migratory
waterfowl, and significant resource-har-
vesting values. Because these two can-
didates were proposed on their own
merits and for different reasons, they
were not intended to be alternative
choices for a protected area that would
be representative of the Mackenzie
Valley region. Therefore, only two of the
three decision-making steps considered
by this Task Force need to be addressed.
Do each of these candidates meet one
or more of the seven selection criteria
described in Section E.2(a) of this report
(Step 1)? If 5o, are the sites amenable to
the suggested protected area guidelines
listed in Section E.2(b) (Step 3)?




1

Guideline Number 4 of the 1972 Expanded Guidelines for
Northern Pipelines: cited on p. 189 of Report Number 74-17
of the Environmental-Social Committee, Northern Pipelines
(1974) entitled Mackenzie Valley - Northern Yukon Pipelines,
Socio-Economic and Environmental Aspects.
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surrendi, D.C. 1974. Campbell Lake peregrine falcon nesting
area: Example of an environmental exclusion in support of
Guideline Number 4, 1972 Revised Northern Pipeline
Guidelines. Unpublished report submitted to the Environ-
mental-Social Program, Northern Pipeline.
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Windsor, J. and A. Gill. 1975. A proposal to establish the
“Campbell Lake Hills National Wildlife Area”, Northwest
Territories. Unpublished report prepared by Canadian

Wildlife Service, Edmonton. 64 pp.

3. ATestofStep 1
(Selection Criteria)

The Task Force is recommending that
to qualify for consideration as a pro-
tected area, the lands or waters (fresh
water or marine) to be protected must
satisfy one or more of seven criteria.
Based on information presented in the
application documents for the Campbell
Hills and Willow Lake (Brackett Lake)
sites, the following table provides a
subjective evaluation of the two sites in
relation to the seven specified selection
criteria.

It can be argued that the yes/no
choices in the accompanying table are
extremely subjective, but the Task Force
does not believe this is reason to reject
the approach; background documents
reviewed by the Task Force suggested
that there is not, in fact, any practical
alternative to the subjective judgments
required in Step 1. The Task Force con-
cluded that a workable system of
nominating sites as protected areas can
be built around the seven selection
criteria listed in the summary table
above.

This conclusion is supported by a
recent statement by Parks Canada with
respect to establishment of the pro-
posed Canadian Heritage Rivers System.?
The natural heritage values, human
heritage values, recreational values and
integrity guidelines specified for the
selection of Canadian heritage rivers
include at least five of the seven selec-
tion criteria listed in the table following
(a,b,d,f, and g). In addition, outstanding
natural heritage value will be recognized
for a river environment if it includes
‘areas where outstanding concentra-
tions of plants and animals of Canadian
interest and significance are found’". If
the latter is taken to have the same
intent as the phrase "habitat essential
for the survival of a significant portion”
of a bird, mammal or fish population,
then there is even more in common

Campbell Willow
Hilis Lake
Site Site
a) contain sites of significant cultural, archaeological, historic,
ortraditional resource-gathering values? no yes
b) contain examples of outstanding site-specific or unigue land-
formsor geologicalifeatures? no no
c) contain habitat essential for the survival of a significant
portion of amigratory bird, terrestrial or marine mammal, or
marine or freshwater fish population? yes yes
d) contain outstandmg examples of representative land or
seascapes? no no
€) containsites necessaryforthe preservation of genetic
diversity? yes no
f) contain habitat es;sent|a| forthe preservation and enhance-
mentof rare and endangered species? yes no

g) contain outstanding areas for public recreation and tourism no no

between the Heritage River selection
criteria and the selection criteria recom-
mended by this Task Force.

The criteria for selection of Canadian
Heritage Rivers could not have reached
their present published form without
approval of all or most of the provincial,
territorial and federal agencies that
participated in the proposed Canadian
Heritage River System. In this sense,
they have already withstood considera-
ble testing. Because those guidelines
are so similar - both in intent and word-
ing - to the selection criteria recom-
mended here, the latter shouid be ex-
pected to enjoy an acceptability com-
parable to the Herltage River selection
criteria.

Rivers link the land to the sea bya
variety of functional processes. For this
reason, it is hard to imagine why selec-
tion criteria acceptable for designation
of Heritage Rivers would not aiso apply
to land bordering the river or to es-
tuaries, bays or areas of land-fast ice
near ariver's mouth. Some of the natural
heritage values specified for rivers in
the Parks Canada report cited earlier
refer to features "along its course”,
which could mean lakes as well as adja-
cent lands. Furthermore, the integrity
guidelines for Heritage Rivers cannot be
fulfilled without attention to land areas
and lakes that interact with the river.
For all of these reasons, the Task Force
endorses the selection criteria specified
for Heritage Rivers in Canada and urges
that comparable crlterla be applied to
the selection of land, freshwater and
marine protected areas in northern
Canada. The selection criteria listed in
Section E.2(a) of this report are consid-
ered to meet this suggested compatibil-
ity with the Heritage Rivers approach.

q
Parks Canada. 1984. The Canadian Heritage Rivers System.
Objectives, Principles and Procedures.

4. A Test of Step 2
(Evaluation Criteria)

Several submissions to the Task Force
suggested additional evaluation criteria
to consider when placing priorities on
nominated protected areas. This sug-
gested approach is significant only for
protected areas that are nominated as
representative sites of a region or an
ecological zone. By definition, if a site is
representative, there must be other
areas like it elsewhere and, this being
the case, it is appropriate for a planner
to ask whether the site proposed for
protection is actually representative or
whether itis in the best location, when
compared to other alternatives.

These kinds of decisions are not
needed for sites proposed for their
unigue features. If something is unique
there is no alternative to replace it. In
such cases the only documentation
required is verification that the pro-
posed sites, or certain features in the
proposed sites, are unique and do not
occur elsewhere.

Because representative landscapes
and seascapes are, by definition, more
widespread geographically than are
unique features, there has been a ten-
dency for a majority of protected area
proposals to involve unique sites, rather
than representative sites. Presumably
the rationale is that if a "one-of-a-kind"
site is lost or changed by incompatible
fand-use activities it is lost forever; by
contrast, it is easier to defer the protec-
tion of representative areas because
there are alternative candidates avail-
able. The Task Force did not debate the
pros and cons of this rationale, but did
conclude that for the large proportion
of candidate protected areas that are
proposed for reasons of uniqueness
there is no point in further evaluation of
their merits by use of criteria such as
rarity, diversity, productivity or fragility.

There is one circumstance where
there may be a practical reason to con-
sider more detailed evaluation criteria
and that is where land-use planners face
the task of selecting the "best” site from
among several candidates, all of which
claim to be representative samples of a
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given region or ecological zone. An
example would be the 11 ecological
sites proposed by the International
Biological Programme panels as repre-
sentative of the treeline region (transi-
tional between subarctic forest and
tundra vegetation types) in the North-
west Territories. These 11 sites from
Bo:’thwest to southeast, are listed
elow.

Name of proposed Area proposed
International for protection,
Biological (sq. kilometres)
Programme ite

Caribou Hills 625
Kugaluk River 3120
Anderson River 1,300
Crossley Lakes 1,820
Colville Lakes 200
Caribou Point 6,000
Beniah Lake 900
East Arm of Great Slave

Lake - Artillery Lakes 5,700
Thelon River 5,000
Ennadai Lake 2,600
Baralzon Lake 725

Several submissions made to the Task
Force recommended evaluation criteria
that would place a numerical weighting
on criteria such as uniqueness, rarity,
diversity, productivity, critical habitat,
endangered species, fragility, vuinera-
bility to man, or cultural factors. Despite
the existence of many articles that sug-
gest how one might make such evalua-
tions more precise, tests conducted by
the Task Force on the available informa-
tion for the 11 candidate sites listed for
the treeline region of the Northwest
Territories led to the conclusion that it
is not possible to make defensible judg-
ments about such variables.

The difficulty is not only a matter of
inadequate information. We are of the
opinion that if each of the 11 treeline
sites had been documented in consider-
able detail by scientifically acceptable
plant and animal survey methods, it
would still be misleading to quantify the
information in an effort to make a num-
erical comparison of variables such as
diversity or fragility.

The Task Force concluded that land-
use planners and resource managers
would not benefit from the evaluation
procedures suggested in Step 2. This
conciusion, tog, is consistent with the
approach recommended for the Cana-
dian Heritage Rivers System, where the
procedure is to involve essentially only
two steps: (i) a screening of candidate
sites in terms of specific selection
criteria, and (i) a consideration of integ-
rity guidelines. These two steps coincide
with Steps 1 and 3 considered by the
Task Force.

The recommendation that Step 2
(evaluation criteria) be rejected because
it is of no practical value for decision-
making about protected areas is not an
attack on the continued scientific use of
variables such as diversity, fragility or
productivity in the documentation of
land, fresh water and marine ecosys-
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tems. In this context, the Task force is
aware that the selection criteria of Step
1 also involve subjective judgments not
unlike those that led to rejection of the
detailed evaluations of Step 2. The sub-
jective nature of judgments about the
individual selection criteria in Step 1is
acceptable to the Task Force only be-
cause there is no obvious alternative. It
is in this acceptance of an inevitable
amount of subjectivity that the Task
Force acknowledges the importance of
opinions offered by northern residents,
resources managers and technical
specialists. It is evident from the selec-
tion criteria recommended in this report,
as well as in the heritage rivers report,
that there is an obligation for specialists
to present the case that a candidate
area is either unique or representative,
or that it contains outstanding, rare, or
endangered features. In many cases, to
present such a case, specialists will need
to base their professional assessments
on variables such as diversity, productiv-
ity or vulnerability. The Task Force re-
spects this approach at the scientific
level, but cannot recommend the use of
such evaluation criteria for the day-to-
day decisions of land-use planning.

5.ATestof Step 3
(Protected Area Guidelines)

ideally, all management guidelines
should be applicable to all selected
areas. This ideal is tested in the table
below for the Campbell Hills and Willow
Lake sites by expressing in question
form the first eight protected area
guidelines in Section E.2(b) of this report.
The last two guidelines are not consid-
ered relevant for this test.

The guidelines contained in the ques-
tions above must not be confused with
selection criteria. The yes/no choices of
Step 3 are not intended to aid the deci-
sion on which of these two sites is "best”
or most deserving of special protective
measures. In considering whether a
candidate site should be designated as a
protected area, however, consideration
should be given to the degree to which
the desired protected area guidelines
can be met. In this context, the Task
Force considers that Step 3 is an impor-
tant element in the land-use planning
process. Itis at this step that the required
protective measures are defined in
detail and constraints with respect to
the adoption of such measures become
evident.

6. conclusions

The Task Force recommends the
development of planning and adminis-
trative procedures based on a common
approach to selection criteria and pro-
tected area guidelines for all protected

areas in northern Canada, whether the
candidate sites involve land, rivers, lakes
Or marine areas. The selection criteria
recommended by the Task Force invoive
subjective judgments. The acceptability
of these judgments is enhanced if they
are based on public consuitation and
input from a representative spectrum of
interests. The use of detailed evaluation
criteria to compare the ecological char-
acteristics of candidate representative
sites is recognized as an important step
for specialists who may be asked for
professional judgments on priority
setting among alternative representa-
tive sites. However, attempts to quantify
such ecological variables are not recom-
mended as practical aids to land-use
planning.




a)does the candidate protected area contain values or features
that would be adversely affected by human activity?

b)is the proposed area sufficiently large to ensure protection of
the values atrisk?

c)can several classes of protected area be incorporated within
asingle designated area?

d) are there alternative sites that would meet the objective of
the proposed site?

e) has the candidate site been adequately inventoried prior to
final establishment of boundaries?

f) will the protected area contribute to a continuation of tradi-.
tional life styles, consistent with the maintenance of renewable
resources?

g) does the proposal reflect the local sensitivities and interests
respecting resource uses?

h) can the system be managed to promote a better understand-
ing of conservation and to encourage research?

(

yes
yes
yes
no

yes

yes
yes

yes

Campbell Willow
Hillssite Lake site

yes
yes
yes
no

no

yes
yes

yes
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SUMMARY OF EXISTING LEGISLATION APPLICABLE

TO PROTECTED AREAS (1)
. §
i3

g &8 § 8 £ £ 8 £

= @ g © b 3 [}
Legislation a x a & = < & o
Territorial Lands Act and Land Use YD Y N N YC Y Y Y
Regulations
N.W.T. Area Development Ordinance N Y N N Y Y Y
Yukon Lands Ordinance * N Y N N
Northern Inland Waters Actand y N Y Y ¥ v vy y
Regulations
CanadaWater Act Y N Y Y Y Y ¥ y
N.W.T. Wildlife Ordinance y vy N Y ¥ vy Y
Yukon Wildlife Act y vy N Y ¥ v oy ¥
Canada Wildlife Act y N Y v v v oy Y
Migratory Birds Convention Act and MBS Y N N N Yc Y Y Y
Regulations
Fisheries Act Y Y N N Y Y Y y
Territorial Timber Regulations vy N N Yy oy v
Canada Oil and Gas Act N Y N Y N Y Y Y
Oiland Gas Production and Conservation Act Y Yp N N N Y Y Y
Canada Oil and Gas Drilling Regulations y v ¥ N ¥ v oy y
Canada Oil and Gas Operations Regulations Vp . -
Canada Mining Regulations Y v N N ¥ v vy y
Yukon Pldcer Mining Act yP.D
Yukon Quartz Mining Act N -
(2) National Parks Act y R R y
{2) Yukon Parks Ordinance Y y oYYy oy ¥
(2) N.W.T. Territorial Parks Ordinance Yooy Y ¥y Y

Y = provisions exist
N = no provisions

YC = for compliance to licences, permits, regulations, etc. only

YD = provisions or their implementation are deficient (see Rueggeberg and Thompson report)
v' = activity or goal is implicit

YP = (partial) only some aspects are provided for

- = notapplicable

* = some clauses could pertain

(1) From “Conservation in the North: A Legislative Analysis” by H. Rueggeberg and Andrew R. Thompson
- April, 1984

(2) Not from the Rueggeberg and Thompson report, Information provided by respective agencies.

Note: in addition to these pieces of existing legisiation there are several areas requiring new legislation
such as marine and terrestrial ecological reserves, forest management and archaeological sites.
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Notes: * insignificantin area
+hx Included in Provincial parks figure

their land area
(2} Comparable figure for Alaska is 22.4

*x Polar Bear Pass listed as National wildlife area

(1) Comparable figure for world is 2.7% with 9 countries having protected

(square kilometres)
YUKON — AWT CONSTRAINTS

National parks 31065 35690 -Nonon-renewable resohrce
development 3

Territoriai parks 110 53 -Surface use controls to protect
physical and biological character

Game sanctuaries and preserves 7063 115306 - Nonon-renewableresource devel-
opmentin Thelon Game Sanctuary;
surfaceusecontrols

National wildlife areas 0 2291 -Nonon-renewable resource devel-
opment in Polar Bear Pass, N.W.T.

Migratory bird sanctuaries 0 107423 - Surface use control to protect birds
and habitat

Ecological areas 0 *% - Site specific management plans to
regulate surface use

Archaeological sites/cultural areas * * -total protection

Marine areas 0 0

Heritage rivers 0 0 -managementplans

TOTAL 38238 260763

Land and fresh waterarea 483450 3,426,320

% of area 792 76

TYPE AND EXTENT OF PROTECTED AREAS
IN THE NORTHWEST TERRITORIES AND YUKON

CANADA
138706

212069

Jokk

21N
111548
Fekok

*kk
0
0
465114

9,970,610

a7

areas exceeding 10% of
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